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FOREWORD 

This report is part of a series of working papers that CDlE will be issuing periodically as 
we handle, as an Agency, some new needs in "managing for results.o These needs 
include: 

improving our ability to focus foreign aid on significant and measurable 
results; 

coaching and supporting a result-oriented, strategic management process; 
and 

using more comprehensive information about program performance and 
results to learn, to change, to educate, and to account for the effective use 
of foreign aid. 

In the interest of reducing the processing time for papers in this series, no copy editing 
is performed on the original working documents. 
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L Wodahop Objectives 

The first objective was to review the state-of-ihe mt of performance measurement in 
humanitarian assistance. This included briefly surveying'the methods currently being used by 
USAID and other organizations to measure and track the performance of their humanitarian 
assistance programs, as well as discussing the strengths and weaknesses of those approaches. 

The second objective was to exchange ideas and experiences on assessing the results 
of humanitarian assistance programs. This included sharing the experiences of Missions, other 
donors, partners, and academics, as well as discussing lessons learned, best practices, and 
emerging assessment methodologies. 

The third objective was to identify a minimum core aiata set of performance indicators 
that can be used throughout the Agency to measure, track, analyze, and assess the 
performance of its humanitarian assistance programs. These,-measures would complement 
program-level indicators and serve as a basis for reporting on overall Agency performance 
and results to both the U.S. Congress and public. 

IL Wodahop Pwpose and Background 

I 
From June 15-16, 1995, USAID held a two-day Humanitarian Assistance Performance 

Measurement Workshop at One Washington Circle Hotel, Washington, D.C. The workshop 
was co-sponsored by the Bureau for Policy and Program Coordination's (PPC) Senior Policy 
Adviser in Humanitarian Assistance, the Bureau for Humanitarian Response (BHR) and the 
Center for Development Information and Evaluation (CDIE). 

Purpose. The intention of the workshop was to enhance USAID's ability to analyze and report 
'on the status of its humanitarian assistance programs. To that end, common ways of 
measuring and tracking the performance af the Agency's humanitarian assistance programs 
will be used to report on the accomplishments of those endeavors to both the public and 
Congress. To date, USAID has conducted performance measurement workshops in four of the 
five sectors or progrim areas that comprise the Agency's strategy for sustainable 
development-Democracy, Economic Growth, Environment, and Humanitarian Assistance. As 
performance measurement in the PopulationlHealthMutrition sector is substantially advanced, 
it was not deemed necessary to hold a similar workshop on that subject. 

Backgrwund The mandate to plan, measure, and manage programs for better results is a U.S. 
Governmentwide initiative. The Government Performance and Results Act (GPRA) of 1993 
requires that all Federal agencies devehp stmteglic phs by 1997, have operationd plans and 
performance indicators by 1998, and begin reporting on results to the President and Congress 
by 2000. In addition,.the National Performance Review (1993) shifted the focus of all Federal 
Government programs "from red tape to results," largely through an emphasis on performance 
measurement, customer focus, and strategic management. Finally, the Office of Management 



and Budget (OMB) recently conducted the first of what will be annual reviews of Agency 
program objectives aid performance. 

USAID is dedicated to assessing its peflormance, and this commitment is a major 
guiding force in the Agency's reinvention, reengineering, and managing for results initiatives. 
Much has already been accomplished. Since 1991, CDIE's Program Performance Information 
for Strategic Management System project (PRISM) has assisted many USAID operating units 
in articulating clear strategies and objectives, identifling useful and practical indicators for 
measuring performance against those objectives, collecting and analyzing performance data, 
and using those data in program and budget decisions. In addition, PRISM has supported 
broader CDIE-coordinated efforts to provide summaries of Agencywide performance 
information both to senior management and to use for external reporting purposes, such as the 
submission of an Annual Program Perfarmance Report to the Administrator. , 

The Administrator wants to build on PRISM'S efforts to develop an improved and 
expanded USAID performance measurement system--one that will complement Mission and 
other operating-level measurement and reporting systems. In support of this effort, the . 
Performance Measurement Workshops are a vehicle for developing key "common" indicators 
that can be used Agencywide to measure and report on program results. 

IU. Pmgrarn Performance Measmment in USAIP) 

To orient workshop participants to the task they would be assigned at the 
Humanitarian Assistance Workshop, Graham Ken gave them an overview of USAID 
performance measurement. He explained that performance measurement in USAID consists of 
a results tracking system. This system is used as a tool to aid managers in measuring, 
tracking, and assessing the performance of their programs. Through such means, managers can 
better determine what changes are necessary to improve the results of their programs. This 
system requires a clearly defined hierarchy of objectives based on 1) needs assessments of 
customers and stakeholders, 2) the contribution that can be made by a USAID ~ i s s ion ,  3) 
development theory and practical experience, and 4) the probability of achieving those 
objectives. This system requires a minimum number of indicators that are clearly linked to the 
stated objectives. It gives managers the essential information required to manage for results 
and to know whether results are being achieved on schedule. 

When a USAID Mission, or other operating unit, utilizes performance measurement, it 
not only fulfills its own needs, but also meets the Agendy's goals, objectives, and program 
strategies. USAID Administrator J. Brian Atwood has committed the Agency to a results 
orientation in five sectors: 

I. Bonomic G m t k  Encouraging broad-based economic growth 

1 2. Democmcy and Governance: Building democracies 



3. Population/HeallWNutntion: Stabilizing populations and protecting human health 

4.  Environment: Protecting the environment 

5 .  Humanilarian Assistance: Saving lives and property 

As stipulated by the Government Performance and Results Act (GPRA), the Agency 
must track and report annually on the progress each country is making toward the 
achievement of USAID goals and objectives in the five, sectors. Mr. Ken added that, in this 
workshop, the focus would be to determine how to improve USAID1s Performance 
Measurement System as it relates to Humanitarian' Assistance. 

IV, The Humanihian Assistance Fmework 

Ideally, the development of indicators to mebsure Agency-level humanitarian 
assistance program perfo&ance would be conducted within a clearly articulated Agency 
Humanitarian Assistance Strategic Framework, which would include the Agency goal(s), 
Agency objectives, and Agency program approaches. However, as Humanitarian Assistance 
has only recently been treated as a distinct USAID program sector, the Agency as a whole did 
not at the time have an approved Humanitarian ~ssistahce Strategic Framework. Therefore, 
workshop organizers, comprising representa.tives of all regional and central bureaus, reviewed 
the following documents and information: 

USAID'S Humanitarian Assistance Strategy Paper 

The Humanitarian Assistance Implementation Guidelines 

The BHR strategic plan 

Mission strategic objectives and program outcomes 

These materials were then used to develop a Workshop Framework for Developing Agency 
Performance Indicators. 

The Humanitarian ~ssistmce Stmtegy Paper. The Humanitarian Assistance Strategy Paper 
identifies a number of broad "strategic goals" for the Agency's humanitarian assistance 
program: . , 

Disaster prevention, mitigation, and preparedness 

Timely delivery of relief 



Building of local capacity to prevent, act, and recover from disaster 

The BHR Strategic Plan. BHR has leadership responsibility for managing the Agency's 
humanitarian assistance. Accordingly, the broad goal statements of the Agency Humanitarian 
Assistance Strategy Paper are reflected, among other things, in BHR's Strategic Plan. 

BHR has established two Bureau goals and five strategic'objectives derived from and in 
support of Agency strategies (see the chart on the next page). 



BHR Mission Statement 
The Mission of tfie Bureau for Humanitarian Response is 

to Protect Vulnerable Groups and Accelerate the Tkansition 
from Relief into Development 

Strategic 
Obiective # I 

GOAL 

Lives and Property Saved and 
Suffering Reduced 

Critical Needs 
Met 

of Targeted 
Vulnerable 

Groups 
in Emergency 

' Situations 

Increased Food Security and 
Participation by Vulnerable 
Population in Sustainable 

Development 

Strategic 
Ok@x3ive #2 

Strategic 
Obiective #3 

Strategic 
Obiectives #4 

Protect and 
Stabilize 
Selected 

Vulnerable and 
Transitional 
Societies 

Strengthened 
Capability of 
W O  & NGO 

Community and 
Int. Orgs. to 

Deliver 
Emergency & 
Development 

- Services 

Sustained 
Improvement in 

Household 
Nutrition and 

Ag. Productivity 
for Vulnerable 
Groups Served 
by USAID Food 

programs 

Strategic 
Obiectives #5 

Agency More 
Effectively 

Integrates Food 
Security, 

Disaster Relief; 
and PVO/NGO 
Collaboration in 

Strategic 
Planning for 

Country 
~ograms  



following chart). 1 
I GOAL 

Lives and Property Saved and 
I 
I Suffering Reduced 

Critical Needs Met of 
Targeted ~ulrierable 

Groups 
in Emergency Situations 

Timely, Effective and 
- ~argeied Emergency 

Relief 

Timely, Effective 
- Rehabilitation 

Protect and Stabilize 
Selected Vulnerable and 

Transitional Societies 

Improve Prevention, 
Mitigation and 
Preparedness for 
Complex 
Emergencies and 
Natural Disasters 

- Enhance secul'ity 

- Reconstitute Political 
and Social Institutions 

- Basic Services 
Reestablished 

The Wonkshop F m e w o d  for Developing Agency Perfo?mance Indicators. BHR's first goal 
and Strategic Objectives #1 and #2 (see above) provided a usefid basis for workshop efforts 
to develop Agency indicators. BHR's Strategic Objectives #l was considered to be 
"Assistance provided during emergencies." BHR's Strategic Objective #2 was judged a 
compound objective, both conceptually and practically, and consequently, performance 
indicators may quite likely be different for these two objectives. Accordingly, the workshop 
organizers divided BHR's Strategic Objective #2 into two objectives: 1) Protect Selected 
Vulnerable and Transitional Societies and 2) Stabilize Selected Vulnerable and Transitional 
Societies. These two objectives were considered to be classified as "Pre-emergency 
~ ~ - ~ c e w  (iisMer prevention) and "Post-emergency Gsistancew (&%aster recove*). 

'BHR adopted its second aoal because of the legislative mandate that foodaid programs 
should contribute to food security. Thus, it was judged not to be directly relevant to humanitarian 
assistance and was thedon not covered by this workshop. 



The Workshop ~ramework is presented below. 

Workshop Framework 

V. Humanitaim Assistance M e m m e n t  in USAID 

Strategic Objectives and P@onnmrce lirdicado~s 

To inform participants of current USAID humanitarian assistance performance measures and 
to serve as a guide for the types of indicators they would be expected to develop, an 
inventory list of objectives and indicators, grouped by workshop category (Pre-emergency, 
During emergency, and Post-emergency) for natural a d  complex disasters, was prepared and 
included in participants' folders. (See Appendix II.) Sources of this information included 
U m s w d f m  ~ ~ ~ ~ i a f ~ ~ f f ~ t t i e r r $ a ~ ~ ~ ,  * e m  
Bureau Strategic Framework and the BHR Strategic Plan. 

Chart 1, on the next page, summarizes this information. Countries that are reporting 
performance indicators are in bold. 



Chart 1 : COUNTRIES/OPERATING UN~TS REPORTING 
HUMANITARIAN ASSISTANCE STRATEGIC OBJECTNES AND PERFORMANCE INDICATORS 

BHR 
Bangladesh 
Chad , .  

Ethiopia 
Niger 
REDSWEA 
Sonlalia 

BHR , 

Armenla. , 

Azerbaijan 
Bosnia 
Bunrrrdi ' 
Ethiopia 
Georgia' 
Kenya 
Russia 
Somalia 
Tamtan 

BHR 
Bangladesh 
REDSOBA 
Somalia 

BHR 
Angola 
Annenia 
Bosnia 
Burundi 
Croatia 
Rwanda 

'Cambodia 
'El Sakrador 
'Ethiopia 
'Eritrea 
'Haili 
'Mozambique 
'South Africa 

'countries ReCeMng Hmanltszrlan Assistance ~unding in FY I 994 and Reporting More 
"Development-Orientedff Results 



Further analysis of programs reporting objectives and indicators shows: 

Pm-En~eaency Assistance: 

Natuml Disasters 
6 programs reporting on objectives and indicators 
2 programs had data for their indicators 
More than haif the indicators came from regional programs 
Africa Missions did the most reporting 
More than half the indicators are about getting systems i,n pluce 

Complex Disasters 
@ 1 program reported objectives and indicators 

Assistance During Emeqencies: 

. , 

Natuml Disasters 
7 programs reporting objectives, 5 with indicators : 
2 programs had data for their indicators 
Africa Missions did the most reporting 
The majority of indicators are for Plesponse time 
Many indicators were about tmget/vulnemble groups, or high-level impact such as 
moltality and mrrlnutrition 

Complex Disasters 
, 1 1  programs were reporting objectives, 8 with indicators 

7 programs had data for their indicators 
The Eumpean/New Independent States ~ iss ion '  did the most reporting 
Most of these indicators are for response time , 

Many of these 'indicators were for products delivered such as the blankets distributed, 
tools provided, and volume of seeds provided. 
Other often-used indicators concentrated on broader needs such as primary health cum 
pmvision, and schooling, or high-level impact, such as malnutrition and disease 
pwvalence 

Post-Emeagency Assistance: 

Natuml Disasters 
4 programs reporting ob~ectives, 3 with indicators 
1 had data for its indicators 
BHR and regional bureaus did the most reporting . 

Complex L'isarters - -- 
7 programs reporting post-emergency 'assistance objectives, 5 with indicators 
4 had data for their indicators 

e r n  Many indicators on higher-level impact such as mortality rates, and human rights 
abuses 
7 post-crisis programs reporting on sustainable development plans, 6 with indicators 

4 

4 had data for their indicators 

9 



VL Bmak-out Gmup Delibedons: Aniving at Candidate Indicatm 

In terms of how to arrive at candidate indicators for measuring Agency performance in 
humanitarian assistance, participants were informed that discussions would take place in three 
break-out groups corresponding to the three strategic objectives: 

Pm-emergency assistance activities, These include early warning systems, preventive 
actions, as' well as preparedness and mitigation activities. Many experts include 
"traditional" development activities as part of such "before" efforts focused on 
emergencyldisaster prevention (These would fall under S.O. 1 .) 

Assistance during an emerlgency activities. These include program activity and policy 
directives focused on disaster relief assistance 'and aid that takes place while the 
emergency or disaster is ongoing. Typically, these program activities include the 
provision of logistical support (medicalhealth, food, waterlsanitation, and shelter), 
repatriation, security, etc. (These would fall wider S.O. 2.) 

Post-emergency msistance activities. These include program activity and policy 
directives tha~ occur during a transition phase .when an emergency or disaster has 
reached or is reaching closure. Typicdly, these programs include reconstruction, 
rehabilitation, reconciliation, repatriation, defining, demobilization, reintegration, and 
improved preparedness planning for future emergenciesldisasters. (These would fall 
under S.O. 3.) 

Participants were encouraged to join the break-.out discussion group that they felt they 
could make the greatest contribution to in the overall team effort to come up with a core set 
of humanitarian assistance performance indicators. They were informed that Day 1 break-out 
group discussions would focus on nutuml disasters and would be based on the three categories 

' of emergency assistance (Pre-emergency, During emergency, and Post-emergency); and tb,t 
Day 2 would build upon the results of Day 1, but that discussions of the same three 
categories should concentrate on complex disasters instead. This division was considered 
necessary because complex disasters, unlike natural disasters, involve intense levels of 
political considerations and therefore have added political and security risk'dimensions. In 
some cases, for example, for assistance provided during emergencies, it was mentioned that 
the same indicators could be used for both natural and complex disasters. 

Session-by-session goals 

Day 1: F h t  Session (Natuml Disavters) 

Establish working definitions 
IdentifJ . outstandin_g - --. - i y e s  
Review indicator sources 
Propose Candidate Indicators for Natural Disaiters 



Day 2: Secondflbird Sessions (Complex Disaiters) 

Establish new working definitions 
Re-examine natural disaster indicators 
Review all available indicators 
Propose Candidate Indicators for Complex Disasters 

The following are brief accounts of how the groups arrived at the preliminary core set 
of indicators they developed over the two days. The information is culled from notes taken by 
several break-out group members and from transcripts of the group report-out sessions. 

P L e - m e w  Assistme 
Jinx (Jean) Parirer, J. P&r & Associates, and Ollie Davidson, PPCIDP 

I. . 

This type of assistance includes efforts to prevent man-made and natural events from 
becoming emergencies or to help intended beneficiaries to be better prcpar~d in the event of 
such crises. To develop performance indicators for this phase, the group cursorily assessed the 
list of USAID indicators, but concluded that those indicators were unsatisfactory, because they 
did not uniformly focus on results.' Instead, the list seemed to be a mixture of indicators at 
the purpose, process; and impact-level categories. Next, the group reflected on USAID'S four 
core values-managing for results, empowerment~accountability, customer focus, and 
teamwork-while trying to determine which indicators were the most useful for measuring the 
performance of pre-emergency assistance. 

The group decided that vulnerability analyses are critical-in order to enhance 
understanding of disaster prevention and help determine if humanitarian assistance efforts 
reduced vulnerability. Therefore, the group created as overall objective, which could also be 
an indicator: Improved capacity of public and private sectors and regional organizations to 
conduct and apply vulnerability assessments (in disaster-prone areas). Indicators in support of 
that objective could then be created to measure and track how well prevention, mitigation, and 
preparedness planning protect wlzerable entities, such as people, facilities, and the 
environment. 

The group's aim was to create general performance measures that could be used by a 
USAID Mission, country, or any operating &it involved in providing pre-emergency 

I humanitarian assistance to determine if vulnerabiliw had been reduced; 

Indicators might differ depending on whether the disaster is natural or man-made. 
However, since natural and complex disasters are inextricably linked, some natural disaster 
criteria also apply to complex disasters. 

I 
-- 

m e  mefiETiIi'fL G's7e-SSmenti cKuT-66e used tZ, c011ect citical baseline data and-set 
performance targets. Information sharing is crucial; therefore, performance indicators should 

-- 

lPatticipants reported that, due to time constraints; they were unable to conduct a careful 
review and assessment of the inventory and suggested that this review should be undertaken in a more 
thoughthi way after the workshop. 



measure cooperation and exchange of information at local levels and from headquarters to the 
field, and vice-versa, Bilateral and multilateral donors, the PVONGO community, and other 
stakeholder communities need to collaborate to improve data collection and program 
implementation, and to minimize costs. 

Local initiatives should be supported as much: as possible and performance indicators 
should measure that. 

Political will is crucial to disaster prevention efforts. For instance, disaster may result 
from political inaction once a problem is detected. , 

Good development presumably leads to fewer disasters so development aid is 
inherently a form of pre-emergency assistance. For this reason, the same or similar 
performance indicators might be used for emergency activities as for development endeavors. 

During-&urgency Assistance 
Steve Gale, PPCICDIElPME 

Pre-emergency and during-emergency assistance overlap because if a disaster cannot 
be prevented, mechanisms must be in place to help people in vulnerable areas either mitigate 
or respond to it. Such interventions reduce loss of lives andproperty and minimize suffering. 
They also help disaster victims cope with and recover from an emergency and regain some 
semblance of normalcy. 

The group began by discussing the qualifications for a natural or man-made event to 
be considered a disaster and listing the different types of such crises. For ,the most part, group 
members agreed with the definitions in the glossary prepared for the workshop. 

Group members described the criteria for emergencies, including scale and size, 
impact, urgency, priorities, local capacity to respond, need for foreign humanitarian assistance, 
types of intervention and the speed yvith which they shculd be conducted, as well as 
vulnerability assessments to identify affected populations. 

They also debated the difference between natural and complex disasters. Although they 
found some differences, the group felt the same indicators could be used for both types of 
crises. Some argued that complex emergencies include a security issue that natural 
emergencies do not. Others disagreed, saying that looting and some violence also accompanies 
natural disasters. Many opined that it is harder to identie the victims in complex emergencies 
than in natural emergencies. They acknowledged that .both types of calamities can create 
refugees, but agreedothat complex disasters generate a more widespread and longer-term 
refugee crisis. 

- - -- - - - 

The group considered whether they should try to come up with process or impact 
indicators. Some said it is important to weigh inputs against outputs and determine whether 
disaster response efforts have a positive impact. Others agreed that impact is the ultimate 
measurement, but argued that it is not always feasible 'to ascertain whether outcomes are 
attributable directly to foreign assistance. Those group members believed that process 



indicators are more useful in providing information that is easily attainable and can be used to 
assess progress, Such differences of opinion were unresolved at the end of the discussion. 

On the inventory list, the majority of indicators measure the quantity and delivery of 
commodities and services, as well as the speed with which relief is provided after a disaster is 
declared and a vulnerability assessment is completed. 

Group members wanted to select performance measures of equity and coverage of 
assistance, but disagreed as to how to incorporate those issues into indicators. They were not 
sure if they should be disaggregating measures by gender, income-level, or other criteria. 
However, members agreed that performance indicators should show whether humanitarian 
assistance reduced vulnerability. 

Post-Ehrergenqy Assistance 
Clarence Zwekas LACIDPB-EA, and Lynn Sheldon,' EN1 

There is also some overlap between during emergency and post-emergency assistance. 
Once action has been taken to minimize suffering and loss of lives and property, some 
transition assistance is needed to rehabilitate and reconstruct affected areas. Efforts are made 
to help victims resume their normal way of life and preferably to rectify the causes of the 
disaster, be they natural or man-made. Such post-emergency efforts in support of sustainable 
development and also are a form of pre-emergency assistance, because better development is 
assumed to result in fewer disasters. 

The group first tried to agree on what was me& by "transition." In the case of a civil 
war, that could mean the establishment of peace and a resurgence of democracy. In the case 
of the countries of the former Soviet Union, it could mean a change from a centrally 
controlled economy to free-market enterprise and capitalism. However, in terms of natural 
disasters, the group was unclear as to what a transition would entail. Some members felt that 
there is another kind of transition that moves along a.relief-to-sustainah development 
continuum. 

A related debate ensued about what is meant by stabilizing a sihation after an 
emergency. Some'defined it as returning to a "normal pattern of life." The term "normal" was 
also problematic. Many said returning disaster victims to their previous state of misery is 
insufficient. They expressed the hope that by addressing the causes of the disaster, conditions 
could be improved. 

The group also determined that no clear dividing lines separate a crisis and the 
humanitarian assistance provided into pre-, during-, mid post-emergency phases. All phases 
are part of a recurring cycle. Many of the indicators on the inventory list could apply to an? 
or all of the phases, the group found. 

For those reasons, the group found it unclear when-relief is to end and development is 
to begin. Some participants wanted to discuss exit criteria that would define when doncrs like 
USAID should stop providing relief services and the host country should begin to take care of 
its own disaster response needs. Some thought exit ~riteria~should include reducing political 
violence to the minimum level and ensuring that it remains low. Others did not think it was 



donors' responsibility to guarantee security. Some members thought the relief-to-development 
continuum should be addressed, while others thought it would be more appropriate to discuss 
that issue at CDIE workshops that dealt specifically with the strategic objectives for 
sustainable development. 

Finally, the group discussed which and how many communities USAID should collect 
data on if the focus is on resumption of a stable life. Regardless of the focus group, needs 
assessment is complicated hecause of a dearth of good baseline data at the community level, 
Some believed that a stable life should comprise functioning family units; resumed 
community activities; markets in operation, mainly for agricultural products; and people 
earning a livelihood. Others thought it should also include the restoration of lifeline 
infrastructure to transport agricultural produce to markets or provide food supplies to the 
community. Whilc some participants concurred that these characteristics are important, they 
did not believe it is in USAID'S manageable interests to be held accountable for bringing 
about all of those changes. 

VIL Candidate Indicaton Pmposed by Pmlicipanls 

k-emergency assistance 

Natiual Disasten (eight indicators) 

1. Improved capacity of targeted public and private sector entities and regional organizations 
to conduct vulnerability assessments 

2. Percentage of targeted population covered by ~ u l n ~ ~ a b i l i t ~  assessments 

3. Number of governments adopting recommended mitigation and preparedness practices 

4. Number of private organizations, investors, and insurers adopting recommended mitigation 
and preparedness practices 

5. Vumber of communities showing increased investment in vulnerability reduction/protection 
activities 

6. Level of public-private collaboration to achieve vulneiability reduction 

7. Continuity of service of targeted facilities before, during, and after a natural disaster 

8. Percentage of food allocated according to pre-emergency vulnerability assessments 



Complex Disasteta (four indicators) 

1. Percentage of Rarly Warning Alerts that resulted in mitigation actions.' 

2. Increased involvement of targeted groups in design;'planning, and implementation of 
Prevention/Mitigation/Preparedness (PMP) activities, 'including conflict resolution. 

3. Reduction in percentage of targeted populations affected by disasters2 

4. Percentage vulnerability of targeted groups  decline^.^ 

During emergency assistance 

Natulal Disasters 

Indicators for natural and complex disasters are the same because the types of assistance 
provided are similar. The only difference is that complex disasters often carry a greater 
security problem for relief workers and recipients of emergency assistance. 

Complex Disasters (8 indicators) 

1. Percentage of target population served (disaggregated by .gender, age, and "vulnerable 
groups. ")" 

2. Response time (hours? days?) fram (declared, initiated, needs assessed) delivery to target 
.beneficiary or target site. 

3. Rate of change or percentage decrease in crude mortality, infant mortality 

4. Percentage decrease in acute and severe malnutrition 

5. Percentage reduction in case fatality rates 

'These include social, political, and economic Eactors collected, analyzed, and broadly 
disseminated. (The word system was not used because it connotes planned, organized, and routine 
arrilllgements to collect and analyze. The group wanted to connote a less technical, less structured use 
of early warning.) 

*At present, there is insufficient ability to evaluate, compare data; no standardized method or 
ddbition-oftmiwmc for data collection. Neectto recommend systematizing baseline dzlm collecti'on - 

and verification and to define targeted populations and affected. 

jAll agency pmgrams should be involved. Highlight links to ongoing development. 

41smes to consider are coverage of and equity in distribution of humanitarian assistance and 
sensitivity to ethnic cliBrences. 



6. Percentage, number, or rate of r e t m  to pre-disaster acceptable condition 

7. Morbiditylmortality disease-specific rates (with hedth diagnostic orientation) 

8. Efficiency and effectiveness-sound budget? needs assessment? 

Post-emergency assistance 

Natural IDisasfers (1 3 indicators) 

W ~f emergency - d e a l  needs rnel 

1. Acceptable mortality rate 

2. Acceptable nutritional status 

3. Acceptable disease incidence 

4. Minimum shelter needs met 

Recovey-retunt to stable pattern of life 

5. Functioning families 

6. Restored community activities 

7. .Return to livelihoods 

8. Functioning markets 

,9. Developed local resources developed 

1 0. Restoration of "lifeline" infrastructure 

11. Demand for and provision of credit 

12. Reduced child mortality 

13. Reasonable market prices 

Relwn to stable pMem of lJfe 

1. Existence of an accepted governing group 



2. Reduction in displaced persons 

3. Measure of local-level general economic activity 

4. Rehabilitation of basic services 

5. Perception of personal security 

6. Reduction in political violence 

7. Functioning self-sufficient civic community organizations 

W p s t  emergency - plmuring and prepamtion 

8. Existence of prevention/mitigation/preparedness-type plans 

9. Fulfillment of exit strategy criteria 

10. Implementation of conflict resolution actions 

VIIL Pmposed Workshop Follow-up 

Create a standing "Humanitarian Assistance Sector Working Group," comprising 
Agencywide representation. Each of the other Agency sectors (Democratic Initiatives, 
Economic Growth, Environment, and Population/Health/Nutrition) has a standing 
Sector Working Group that addresses policy, program, and performance mesurement 
issues. 

Refine the Agency Humanitarian Assistance Strategic Framework. Several versions of 
an Agency Humanitarian Assistance Strategic Framework have been proposed. These 
alternatives need to be reviewed and a consensus reached regarding a "working" 
framework. 

Work with the Humanitarian Assistance Sector Working Group to revise and refine the 
performance indicators proposed at the workshop. 

Build an Agency humanitarian assistance performance data base. 

USAID has continued to work on the Humanitarian Assistance Strategy and Indicators 
subsequent to the workshop. Significant advances should continue to be made over the next 
year and substantial changes in the Framework and Indicators will be shown. 



Measurement, the ad hoc Humanitarian Assistance . 
Working Group convened several times to reach consensus on an Agency Humanitarian 
Assistance Strategic Framework. This framework was approved by the Administrator in 
August 1995. 

This new framework, a graphic presentation of the Agency's strategy in humanitarian 
assistance, builds on the framework used for the workshop. However, because tracking 
Humanitarian Assistance as a distinct program sector is very. new to the Agency, this new 
framework is a more preliminary formulation than the frameworks developed in other Agency 
strategic sectors. It will require considerable discussion, testing and reformulation over the 
coming year in order to fully depict the Agency's programs in humanitarian assistance, 
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Indtcatom for the Agency Hummdtdan Assistance I;tamework, October 1995 

The ad hoc Humanitarian Assistance Working Group met several times in September 
and October 1995 to develop a short list of indicators to track progress at the country level in 
achieving agency goals and objectives. The group first reviewed the indicators proposed by 
the workshop, Appendix I1 provides a table representing the Agency Humanitarian Assistance 
Strategic Framework as of August 1995, and indicators from the Humanitarian Assistance 
Workshop held in June 1995. The two exercises are blended to permit assessing the 
applicability and feasibility of workshop indicators for the Agency strategy. The ad hoc 
Working Group also reviewed a separate set of indicators proposed by the Bureau for 
Humanitarian Response for some of their programs. 

' 

The indicators ultimately agreed upon for the Agency Humanitarian Assistance Goals 
and Strategic Objectives are presented below, followed by a brief discussion of the "Issues 
Warranting Further Discwsion." 

Agency Goal 5: Lives Saved, Suffering Reduced, and Development Potential Reinforred 

Indicators: 
a) deaths averted 
b) property loss avoided 
c) increased indigenous capacity to deal with crises 

Source: case specific, using only credible sources; range of sources: UN/multilateral reports, 
contractorlgrantee reports, research studies, newspaper clippings 

Punmeters: No expectation of full coverage or aggregation. 

Corn m ents: 
1. On a selective basis, support research and evaluation on impact of crisis preparedness and 
mitigation strategies. 

2. Incorporate data collection on beneficiaries of foodlemergency assistance as a basis for 
assessing/calculating deaths averted and property loss .avoided in contractors' and grantees' 
scopes ,of work, where appropriate. 

Agency Objective 5.1: Potential Impact of Hurnanitruian Clises Reduced 

Indicutor: Significant actions/investments in crisis preventionlmitigation in crisis prone 
countries 

l=iawmm: -- 

1. List of crisis prone countries is identified by USAID. 

2. Includes actions and investments made in designated areas and countries, regardless of 
source of the action or investment (e.g., USAID, host country, other donors, other host 
country groups). 



3. Use of an ordinal scale to measure the significance of actions/investrnents, i,e,, tho ranking 
of investments as "high," "medium," or "low," 

4. Includes actions associated with preventative diplomacy and aversion/mitigation of complex 
emergencies as well as actions and investments associated with prevention or mitigation of 
natural disasters. 

Agency Cbjective 9.2: Uqent Needs Met in Crisis Situations 

Indicator: Percent of vulnerable population with emergency needs met. 

Pnmmeters: 
1. Emergency needs are - food, medical, shelter, waterhnitation, energy and physical security. 

2. Includes only countries where USAID resources are committed. 

3. Vulnerable population is defined by 'USAID (utilizing data from UN/multilateral 
organizations, PVOs, etc.). 

4. To be tracked country by country. 

Agency Objective 53: Security EsCablished and Basic. Institutions Functioning to Meet 
Critical Needs and Pmtect Basic NghW 

Indicutor: Progress toward pre-determined, crisis-spe&c, exit criteria. 

Parameters: 
1 .  Covers predominately complex emergencies. 

2. For each country emerging from crisis that is included under this objective, specific exit 
criteria will be determined. 
- Worldwide exit criteria are NOT envisioned. - The exit criteria for each couxitry will be determined at (or before) entrance. 
- Criteria will relate principally to re-establishment of securicand functioning of basic 
institutions, e.g. repatriation and resettlement occurring, existence of governing group(s) 
enjoying confidence of people. 

3. Limited to countries where USAXD resources are committed. 

hsues Wammiing Mher Discussion 
- - 

The above indicators proposed for tracking and reporting on Agency performance in 
the Humanitarian Assistance area reflect the ad hoc Humanitarian Assistance Indicator 
Working Group's best judgment of the kinds of indicators that would be meaningful and 
feasible, given the current state of the art. Tracking Humanitarian Assistance as a distinct 
program sector is very new to USAID. The PPC Humanitarian Assistance Unit was 

. . 



established only a few months ago, signaling both a commitment to, and development of, a 
capacity to make this transition from humanitarian askistance activities and programs to an 
Humanitarian Assistance program sector. The creation of a standing Agency-wide 
"Humanitarian Assistance Sector Working Group" is now under consideration. Substantial 
analysis and research are needed in this area before Agency Humanitarian Assistance 
professionsls will feel confident in proposing a relatively unambiguous Agency Humanitarian 
Assistance Strategic Framework and associated performance indicators. In several cases, the 
ad hoc Humanitarian Assistance Indicator Working Group identified specific issues warranting 
additional attention over the coming months in order,to establish a basis for more 
comprehensive and consistent measurement in future 'years. Among these issues are the 
following: 

1. Agency Objective 5.1: Pobntid impact of humanifmian crises reduced 
- "Actionslinvestments" in avoidance/prevention/preparedness/mitigation may not be a good 
measure of impact, and should be identified as an "interim indicator" pending further analysis 
(i.e., it is accepted now as a reasonably practical indirect mkasure of reduced vulnerability to 
humanitarian crises), 
- Should a "vulnerability indext1 be developed, perhaps based on "expert judgments" of 
selected "vulnerability factors," to track countries becoming less vulnerable to crises as a 
direct measure? - Is there a way to track increases in indigenous capacity and its utilization 
to prevent/mitigate crises? 

2. Agency Objective 5.2: Uaent needs met in crisis situations 
- Should the information be aggregated into a single index or presented on each of the needs 
covered. (For example, should it be presented on the percent of the vulnerable population with 
its food needs met, percent of the vulnerable population with its shelter needs met, and so 
forth, or should these be aggregated to give data on percent of the population with emergency 
needs met.) 

3. Agency Objective 53: Security established and basic institutions functioning to meet 
critical needs and basic rights - Exit criteria are extremely difficult to define and measure in 
this arena, vis a vis the "acute crisis" arena. Exit criteria will vary by country and crisis. 

I '  
- Are there generic exit criteria for specific types of crises, or will Agency 'have to define on 

, a case-by-case basis? 
- Under what circumstances are countries recovering from natural disasters included under i ,' . 
objective? 



L Opning Remmks 
&met Ballantyne, Dimctor, PBC/CDIIC 

Janet Ballantyne, then director of the Bureau for Program and Policy Coordination's 
(PPC) Center for Development Information and Evaluation (CDIE) welcomed participants to 
the two-day Humanitarian Assistance Workshop on Performance Measurement, the third in a 
series. CDIE has sponsored four workshops in collaboration with PPC policy specialists and 
various regional bureaus on the environment, democracy, and economic growth. The 
workshops are designed as a forum for developing common ways to measure the performance 
sf USAID'S adstance programs. A set of common indicators will enable USAID to present 
both to the American public and to the U.S. congress a more accurate reporting of what it is 
doing. 

At the start of the workshops on the environment and democracy, many people 
thought it was impossible to devise a common set of indicators that could be universally 
applied. Pc~r example, at the environmental workshop, people questioned whether there could 
be a common indicator for air pollution since pollutants in Indonesia and Brazil are so 
different. However, as the CDIE director noted, people were able to identify not only a 
common way to determine air quality, but also common indicators in highly complex areas. 

She acknowledged the complexity of humanitarian assistance and the difficulty of 
determining indicators that would assess whether a humanitarian assistance endeavor is 
successful, based on her firsthand experience with man-made and natural disasters and crises 
overseas. 

Ms. Ballantyxie told workshop participants that when she was considering the offer to 
serve as CDIE director and be a major architect in the overarching performance measurement 
exercise, she told USAID Administrator Brian Atwood that she thought peflormance 
measurement was far too complex. He concurred, and said that was precisely why he wanted 
her to heqd CDIE. Mr. Atwood believes performance!measurement should be an 
understandable and doable exercise for USAID field operating units to conduct, whose 
findings could be easily understood by the American public and Congress. 

.' . 
"It will be a major accomplishment," she concluded, "when we can not only prove to 

ourselves that it is indeed possible to have common performance indicators, but also be able 
to report to the public and Congress that USAID programs do produce concrete measurable 
results that make a lasting and profound impact on the lives of people all over the world," 

IL Overview of lksiderdtal Review Directive 50 
Toni ChlisCansen-Waencr,AssistantBd . . .  tol;PEC1- 

The Assistant Administrator of PPC, Toni Christiansen-Wagner said USAID'S 
humanitarian assistance efforts today are more long-term and ekpensive than when it first 
became involved in 1964. The result is less money and resources for long-term development. 

USAID, along with 12 other U.S. Government agencies, was recently assigned under 



Presidential Review Directive 50 (P,R,D. 50)to test theeU,S, and international communities' 
ability to maintain stability, save lives, and reduce human suffering through humanitarian 
assistance. Whon attempting to assess overall humanitarian assistance, it is important to look 
boyond just what the, United States is doing in this area, she said, and consider the work of 
others-nongovernmental organizations (NOOs), contractors, international organizations, other 
donor governments, and the international community. 

The work includes writing several papers and a synthesis report. The agencies 
discussed U. S. Government efforts and raised several. questions or pr'oblems. 

l What is the probability that a large-scale huinan disaster will occur? 

l How many of such crises will occur and where? 

Regarding early warning, preventive diplomacy, and conflict'resolution: 

What are tho general causes of this disaster, and where are they likely to be? 

What am the patterns over t l ~ e  last decade? 

The group looked at the international response systeni and intemational o*ganizations to 
assess capabilities available in the field. Then it tried to  determine how U.S. organizations can 
support or reinforce one another in emergency or disaster situations. 

The group examined the effect of military interventions. It discussed when it is appropriate to 
enlist the military in providing humanitarian assistance, based on the degree of severity or 
type of emergency and disaster. 

Finally, it looked at bud.getrrry considerations, and asked 

l How do we finance humanitarian assistance efforts? 

l How often do we view these efforts in terms of what it is we and the international 
community can actually provide to th disaster-strickgm? 

She concluded that the workshop approach of looking at the three phases of 
emersency assistance would not only assist in deciding how USAID could be a partner and 
leader in this endeavor, but also in figuring out how the workshop participants representing 
various international organizations could work with USAID and contribute to the 
improvement of emergency assistance worldwide. .' 

IIL Discussion of tke Agency HlllWllljtdm Assistme Strralegy 
--- 

* .  
- - 

Leonard Rogers, deputy assistant administrator of the Bureau of Humanitarian 
Response, said complex politics have led USAJD to its current point in terms of humanitarian 
assistance. 



The new overall Agency stratogy incorporates humanitarian assistance as one of five 
Agency goals, a recognition that it is essential to USAID'$ support of global sustainable 
develoy~nent, When Brian Atwood became administrat~r of USAD, he said that although the 
Agency was responding well to natural disasters, it needed to improve its response to complex 
disasters. I&. Atwood also wanted a more long-term, dovelopment-oriented focus to USAID'S 
humanitarian assistance to replace the traditional quick response to and exit from disaster- 
stricken areas, While USAID needs to be more flexible to respond to complex emergencies, it 
has made progress by establishing the Office of Transition Initiatives (OTI) to help countries 
emerging from a crisis make the transition to develoement. To that end, OTI has begun to set 
up programs in places like Haiti and 

A perception that underpins the Agency humanitarian assistance strategy is that all 
countries periodically undergo shocks. They all have natural disasters and political crises, and 
suffer from economic setbacks. The degree to which each country is capable of addressing 
those shocks is contingent on the level of development it has attained. Consequently, 
humanitarian assistance should be integrated into USAD'S overall sustainable ldevelopment 
strategy, In support of that endeavor, the overall agenky strategy on humanitarian assistance 
has five goals: 

1. Disaster prevention, mitigation, and preparedness , 

2. Timely delivery of relief 
3. Preservation of civil governancc during crisis and transition 
4. Supp~rt for democratic inhtutioms in transition 

, 

5. Building of local capacity to prewnt, act, and recover from disaster 

The Bureau of Humanitarian Response (BHR) manages food aid and foreign disaster 
assistance, the two largest components of USAID'S huinanitarian assistance effort. Much of 
that assistance is provided through private voluntary organizations (PVOs) and multilateral 
organizations. To give participants a sense of the complexity of the bureau's work, the deputy 
assistant administrator gave a brief introduction to its strategic plan. The BHR Mission 
statement is to protect vulnerable groups and accelerate the transition fiom relief to 
development. It has two goals: lives and, property saved q d  suffering reduced, and increased 
food security and participation by vulnerable populations in sustainable development. Under 
those two goals are five strategic objectives. 

1. Critical needs met of targeted vulnerable groups in emergency situations 

2. Protect and stabilize selected vulnerable and transitional societies 

3. Strengthened capability of the PVO/NGO coinmunity and international organizations to 
deliver emergency and development services 

4. Sustained improvements in household nutrition and agricdtural productivity for vulnerable 
groups served by USAID food programs -- -- . - -- - -- - . -. 

5. Agency more effectively integrates food security, disaster relief, and PVO/NGO 
collaboration in strategjic planning for country programs " 



Mr. Rogers confined his address to the first two strategic objectives and their expected 
outcomes 

Objoctive 1, 

a timely, effective, and targeted emergency relief 

timely, effective rehabilitation 

Objective 2. 

improved prevention, mitigation, and preparedness for complex emergencies and 
natural disasters 

enhanced security 

political and &cia1 institutions reconstituted, and basic services reestablished 

The reason for. measuring the performance of those areas of humanitarian assistance, 
Mr. Rogers said, is to be able to improve the quality of operations to help people in disaster- 
prone countries plan and prepare for the next disaster; 

When considering humanitarian response measurements, traditional thinking focuses on 
, provision of short-term food, water, sanitation, and em.ergency health care to the disaster- 

stricken, activities that fall under the first strategic objective. Rarely, in the past, was the 
long-term issue of security considered, which falls under strategic objective 2. 

Now, with the increase in complex emergencies, security has become an overriding 
problem that severely limits the ability to provide rapid emergency aid to reduce sufTering and 
save lives. The lack of security that permeates complex crises has also resulted in the 
exponential increase in refugees worldwide, to the point where refugees are becoming an 
indicator in their own right. Many countries have suffered from prolonged complex 
emergencies. For these nations to rebuild and successfully make the'transition from relief to 

, development, rehgees must he able to safely return rind resettle in their homelands.. Therefore, 
addressing the security threat posed by such complex disasters is critical. 

With development assistance, more time can be spent on setting benchmarks for 
performance measurement. With humanitarian response, however, the situation is constantly 
changing and the urgency of response is critical. Any performance measurement system 
designed for humanitarian assistance must have zero costs in terms of operational efficiency, 
because the safety, lives, and property of many disaster-stricken people are at stake. In other 
words, performance ineasurement requirements should not impede the speed and effectiveness 
of relief workers' delivery of humanitarian assistance to those in need. However, such 
emergency operations are becoming larger in scope, mar; sophisticated, and occurring -- - - -- - with - 

increasing Eequency. That m ~ ~ ~ s t i n g - ~ h i ' m p r o w T h g  opera6nsis more important than 
ever to be better prepared for and more effective in responding to future crises so that 
development efforts in those countries can resume. 



Mr, Rogers asked participants to try 
USAID in tho development of what P.R.D. 

to come up with measurements to help guide 
50 terms "exit strategiss." These are needed 

I particularly for complex disasters, which tend to last much longer than natural disasters. For 
instance, USAID has been providing humanitarian assistance to countries like Sudan and 
Liberia for extended periods of time, while its involvement in countries like Somalia has been 
relatively brief and without much of a plan about how and when to cease relief activities. An 
added dimension to consider in any exit strategy is w'hether there is sustainable institutional 
capacity in the country emerging from a crisis. An institutional mechanism or structure is 
needed to take over from USND, whether it is the host government public sector, multilateral 
organizations, bilateral donor agencies, or internation$ and domestic NGOsIPVOs. 

IV. 190- Pmfomance Measurement in USAID 
Gmhm Kerr, CDWPME 

Graham Kerr discussed performance measurement, the difference between performance 
measurement and results tracking and evaluation, and the vocabulary of performance 
measurement methodology. He put the discussion in the context of USAID Strategic Planning, 
which is in compliance with the Government Performance Review Act (GPRA). 

Pesfonnance Mensummmt 

Performance measurement is a results tracking' system managers use to improve 
program results. USAID1s performance measurement system requires a clearly defined 
hierarchy of objectives based on a) needs assessments of customers and stakeholders; b) the 
contribution that caIi be made by a USAID Mission; c) development theory and practical 
experience; and d) the probability of achieving those objectives. It requires a minimum 
number of indicators that are clearly linked to the objectives to give managers the essential 
information required to manage for results and to assess whether results are being achieved on 
schedule. This methodology also allows managers to assess progress toward the long-term 
goal of sustainability. 

,Resulis Tracking and Evaluation 

Evaluation' tools go far beyond performance measurement. An evaluation is an impact 
assessment tool that tells how aird why results are achieved. It incorporates intended and 
unintended results to show the full impact, assesses the sustainability of activities, and 
contributes to development theory. To manage programs and judge overall results ,of program 
activities management, we need both performance measurement and evaluation. 

Ihe Vocabulary Used in Pesfonrr~nce Merrswment Methodology 

Stmtegic objective. A clear and precise objective statement of a single significant, sustainable 
development result toward which substantial progress can be made, typically in 5 to 8 years, 

-- forwhklra-- . . o r o p m l i m u n i t i s - ~  mm~m8bte trr a stfstegk plan. hi 
objective must be consistent with Agency and bureau priorities and country needs, 
opportunities, and constraints. It must be also achievable, that is it must be within USAID'S 
manageable interest. 



Per$omance Indicutor. A characteristic or dimension of an objective that can be measured to 
assess progress toward an intended change as stated in the strategic objective. It must be a 
reliable and valid measure that can, be collected on a regular basis at a reasonable cost, is 
useful and informative to decisionmakers, and is widely applicable. Indicators, whether 
quantitative or qualitative, should, if possible, show a change in a human condition that helps 
ascertain if assistance is improving the quality of life of the Agency's intended beneficiaries. 

When a USAID Mission utilizes performance measurement, it not only fulfills its 
own needs, but also meets the Agency's goals, objectives, and program strategies, Most 
importantly, by reporting information on the performance of its programs through strategic 
objectives and supporting indicators, a USAID ~ i s s i o n  or operating unit contributes to four 
areas of U.S. national interests: 1) promotion of U.S. economic security; 2) protection of the 
United States against specific global dangers; 3) improvement of prospects for peace and 
enhancement of stability; and 4) prevention of humanitarian and other complex crises. Under 
those U.S. interests, USAID Administrator J. Brian Atwood has committed the Agency to a 
results orientation in five sectors, each aimed at fulfilling Agency goals in the, countries where 
USAID has Missions or operating units: 

I .  Economic Gnnu th: Encouraging broad-based economic growth. 

2. Democmcy and Govemarice: Building democracies. 

3. Population/HealtWNutn'tion: Stabilizing populations and protecting human health. 

4. Envimnment: Protecting the environment. 

5. Humanitarian Assistance: Saving lives and property. 

The next step is to examine the needs and circiunstances of each of the countries 
where USAID Missions or operating units are stationed and establish a link between US.  
interests and the Agency's sector goals. As stipulated by the Government Performance and 
Results Act, the Agency must track and report annually on the progress each of those 
countries is making toward USAID goals and objectives in the five sectors. 

  in ah Shupack presented an inventory of indicators in use, primarily drawn from 
Mission and regional program performance information, the Bureau for Europe and Newly 
Independent States (EM) database and the BHR Strategic Plan.' The objectives and indicators 

?_The mission/mional ~rom uerformance information is &Wy hcingmdaad ~epartedm bpthe 
vdous USAID country and regional mission. The ENI database was recently created in April 1995 and the EN1 
mission htwe not yet begun to report data for those indicators. The indicators in the BHR plan are not country- 
specific and no data bas been reported for tbese yet. As there was hufficient information on pre-emergency 
assistance for complex disasters from the aforementioned sources, the mn country-specific indicators for that 
portion of the list were obtained from the University of Mqland's CIDCM (Center for International 
Development and Conflict Management's Journal of Ethno-Development)'$ Journal of Eh-Development: Early 



in the inventory list were grouped by phase (before, during and after emergency assistance) 
for natural and complex disasters and cross-referenced with budget information. 

Ms, Shupack analyzed the list by determining which Mission programs were reporting 
objectives, indicators, data and data sources, and which were receiving the most funding. 

Fourteen countries, each receiving more than $30 million, account for 97 percent of 
U.S. Government humanitarian assistance  expenditure^.^ From largest to smallest recipient, 
they are: Bosnia, Croatia, Rwanda, Sudan, Angola, Liberia, Haiti, Burundi, Ethiopia, 
Mozambique, Somalia, Iraq, Eritrea, and Kenya. There .were no objectives and indicators for . 
Iraq, Liberia, and Sudan. Ten of the remaining countries, which receive 81 percent of 
humanitarian assistance funding, reported information with stated objectives. Only 6 of the 10 
countries, accounting for 47 percent of emergency resources, actually had indicators to 
support their objectives. 

Objectives and indicators were categorized by the phase of emergency assistance they 
fit into, not by where the country lies along the continuum. For instance, USAID/Bosnials 
Strategic Plan includes objectives and indicators for post-emergency assistance, as it is 
planning post-crisis transition and development activities. 

Classification by disaster type and phase of programs reporting objectives and indicators 
shows: 

bEmetgency Assistance: 

Natud Disasters3 
6 programs reporting on objectives and indicators 
2 programs had data4 for their indicators 
More than half the indicators came from regional programs 
Africa Missions did the most reporting 
More than half the indicators are about getting systems in place 

Complex ~isas ters~  
1 program reported objectives and indicators ' 

Warnings of Communal Conflicts and Humanitarian Crises, as well as UNDHA1s Humanitarian Early Warning 
System (HEWS) List of Indicators. For postemergency a s s i k e ,  Some of M o m t i o n  on exit criteria was 
culled from the Department of Defense's "Inter-Agency Checklist for the Restoration of Essential Services" in 
end-ofnisis countries 

Expenditures denoted here refer to humanitarian assistance efforts underwritten by BHROTI, 
BHWOFDA, Regional Bureaus (AFR - Africa; ANE - Asia & Near East; EN1 - Europe & Newly-Independent 
States; and LAC - Latin America and the Caribbean bureaus of USAID), and other U.S. Government entities. 

-'- These indicators were for Bangladesh, Bpm, Chad, Niger, REDSO/East Africa, and the Sahel 
Regional Program. 

"Datan connotes baselines, projected performance targets, and actual results. 

Only BHR, wbich is non country-specific had indicators for this. Also, see footnote # 1. 

29 



Assistance Dudng Emergencies: 

Natud Disasters6 
7 programs reporting objectives, 5 with indicators 
2 programs had data for their indicators 
Africa Missions did the most reporting 
The majority of indicators are for msponse time 
Many indicators were about targel/vulnemble groups, or high-level impact such as 
mortality and malnutrjtion 

Complex ~isasters' 
11 programs were reporting objectives, 8 with indicators 
7 programs had data for their indicators 
The EuropeanINew Independent States ~ i s s i o n  did the most reporting 

a Most of these indicators are for msponse time 
Many of these indicators were for piwducts de'iivered such as the blankets distributed, 
tools provided, and volume of seeds provided.. 
Other often-used indicators concentrated on broader needs such as primary health cam 
pmvision, and schooling, or high-level impact, such as malnutrition and disease 
p~valence 

Natud Disasters8 
4 programs reporting objectives, 3 with indicators 
1 had data for its indicators 
BHR and regional bureaus did the most reporting 

Complex Disaster# 
7 programs reporting post-emergency assistance objectives, 5 with indicators 
4 had data fdr their indicators 
Many indicators on higher-level impact such as morlality mtes, and human rights 
abuses 
7 pgst-crisis programs reporting on sustainable development plans, 6 with indicators 
4 had data for their indicators 

These indicators were for Bangladesh, BHR, Chad, Ethiopia, Niger, REDSOlEast Africa, and 
Somalia. 

' These - -- indicators ---  were for Armenia, Azerbaijan? BHRL B o d &  BwunZn&, Et&iopia, Georgia. Kenya, 
Russia, ~~maf ia ,  and ~ajikistan. 

' These indicators were for Bangladesh, BHR, REDSOffiast Africa, and Somalia. 

These indicators were for Angola, Armenia, BHR, Bosnia, B m d i ,  Croatia, Rwanda, Cambodia, El 
Salvador, Ethiopia, Exitma, Haiti, Mozambique, and South Atiica. 
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VL Humanitadm Assistme hsues Based on the Mdtidottor Evduaiion ofl3nergency 
S s s i s t ~ e  to Rwanda 
Mshna Kumar, CDIEIPOA 

Krishna Kumar, CDlE senior evaluation methodologist, talked about his recent trip to 
Rwanda. 

Representatives from bilateral and multilateral international development assistance 
donor organizations, as well as those from the NGOLPVO community, decided last October in 
Paris, France to take a nontraditional approach to wsessing humanitarian assistance in 
Rwanda, from the point of view of an international committee as a whole. 

Their aims were a) to assess the quality of h&anitarian assistance of all international 
agencies, b) to examine events as they unfolded rather than waiting until the crisis was over, 
c) to explore the different dimensions of the disaster, from pre-emergency to post-emergency 
assistance phase. 

The multidonor evaluation consisted of three components: 

An assessment of early warning systems and preventive diplomacy for political issues, 
assigned to the Canadian and Norwegian donors. 

A review of overall emergency assistance, manner of intervention, types of assistance 
and ways they were provided, and cost effectiveness, to be conducted by the British 
Overseas Development Institute. 

An assessment of transition activities, including repatriation, rehabilitation, 
development, and overall human quality, for which USAID is responsible. 

The evaluation teanis found significant progress in all three areas, Dr.  mar said. The 
evaluators were free.to be more comprehensive, objective, reflective, 'and critical than they 
would have had the evaluation been funded by one organization. The evaluations are 
scheduled to be 'completed in September 1995. The adopting committee will synthesize those 
findings in one report. All documents will published in four languages and released by the 
end of 1995. 

Dr. Kumar discussed the transition activities evaluation. A 1Cmember team with 
expertise in evaluation methodology, international development, disaster assistance, refbgee 
issues, human rights, mediation and conflict resolution, as well as public health, spent 2 
weeks traveling throughout Rwanda The team met government officials, representatives fkom 
NGOsIPVOs, and other international agencies working in Rwanda to determine what had been 
accomplished. The team also visited almost every major region of Rwanda to confer with 
htmhds &intcnded-~ar iesof~~sistwce;  seeking- opiii16iis of vliageis, 
farmers, and particularly women. 

The evaluators found major confision in the international donor community as to the 
real victims of the Rwanda tragedy. The victims of genocide had been overlooked. As much 



as 60 to 70 percent of humanitarian assistance went to refugees, many of whom had 
perpetrated the ~enocide of their fellow Rwandans. 

The plight of many survivors, especially women and children, had been seriously 
neglected. Approximately 60 percent of the households of the minority population were 
headed by women, because their fathers, brothers, and husbands were brutally murdered 
during the civil conflict. Some of the women who were raped by the men who killed their 
families are pregnant; others have been infected with HIV, Yet, surprisingly, not a single 
national-level program had been devised to address the special needs of these women. 

In spite of all the expenditures of the international donor community, the security 
threat persists in Rwanda, a finding alluded to by BHR's Len Rogers. Within Rwanda's 2- to 
5-mile border, the old army, the main perpetrator of violence, is intact and is building up its 
armaments. The cycle of violence is expected to resurge within a few months to a year. 

Finally, the team found mixed results for interventions in support of human rights and 
the judicial system. On a positive note, the evaluators found that much of human caring 
assistance did make a difference in the provision health services, enhanced security, reviving 
agriculture, and building rudimentary infrastructure. : 

Natural and' Complex Disasters 

The term complex emergency was coined in 1980 when the international donor 
community was searching for a word to describe the situation in Mozambique, Dr. Kumar 
said. Because belligerent rebel factions were involved, it could not be termed a natural 
disaster. But, Dr. K w a r  said, the term complex emergency is a misnomer, because although 
the disaster is complex, the underlying cause is manmade. Many so-called "natural disasters" 
are am attributable to human factors, such as flawed economic policies, limited 
administrative capabilities, lack of social concern, and inability to stabilize population growth. 
The assumption that some disasters are "simple" while others are "more complex'' is too 
simplistic a d  often misleading, he said. 

Complex emergencies are essentially political'crises, he said. These volatile situations 
emerge from war-tom societies when the political authority of the govemment of a country or 
parts of it has been undermined and the social and political structures have eroded. The 

. framework for intervention in political emergencies must be different fiom what is used in 
natural disasters. 

An estimated 26 complex disasters are ongoing in Africa, Central Asia, Europe, and 
the Middle East. Political emergencies are rooted in human factors, such as artificial 
boundaries established by colonial regimes, government politics of exclusion, and lack of 
opportunities for segments of a population to express their ethnic concerns and identity. 



The Relief-to-Development Continuum and Complex Diemten 

Early warning systems for complex political emergencies must be different, in terms of 
substance, data sources, and conceptual approaches, from those for natural disasters, Dr, 
Kumar contends. A year ago there were definite signals that Rwanda would erupt into civil 
unrest. Indicators that could have been tracked included rising ethnic tension, frequent 
speeches by political leaders exulting followers to slaughter political opponents and dissenters 
who sympathized with the rival ethnic group, extensive structural adjustments that imposed 
hardship on the general populace, rapid arms buildup in neighboring Burundi, and an increase 
in violent skirmishes in Kigali, the capital. 

Assistance During Emergencies 

Much of the assistance given during emergencies is the same regardless of the type of 
disaster we are responding, provision of food, shelter, elementary health services, and 
transportation services. But the similarities in interventioris and approaches ends there. 
Refemng to Dr. Rogers' presentation, Dr. Kumar addressed the additional concern of security 
in two aspects: 

Public andP&wte. Warring factions not only want to secure humanitarian assistance 
for themselves, but also want to deprive rival 'groups. 

Humanitarian assistance pmviders. Ironically, international relief workers trying to 
deliver aid and provide some safety to victims often have to be driven in bullet-proof 
vehicles and escorted by security guards while they perform their work. 

Natural disasters tend to be easier to predict and do not usually last as long as 
complex emergencies. Floods tend to be cyclical, and droughts on average last 1 to 2 years, 
while earthquakes erupt only once in a while in specific parts of the world. But the 
Afghanistan war has been going on for years and does not seem to be getting any closer to an 
end. It took nearly 20 years before a state of peace was resumed in Cambodia, and about that 

, long in Angola and Mozambique. The Bosnian conflict may continue for some time. That 
means the time hame that international donors have'for responding to natural disasters is 
irrelevant for complex disasters. To insist on the traditional short time frame devised for long- 
term complex disasters is not only inappropriate, Dr. .Kumar said, but it also imposes 
constraints on relief workers' ability to deliver aid effectively and effciently. 

Complex emergencies force many people to leave their homes and flee for their lives. 
These conflicts have generated 26 to 40 million refugeesand internally displaced people in 
the world today. Unlike victims of natural disasters, refugees and displaced people face 
longer-term crises and greater security threats. It is difficult if not impossible for them to 
return to their homes and resume a normal life. 

- - -  - - - - 

Post-Em e w c y  Assistance 

There are no clear lines delineating when emergencies stop, relief st-, and 
reconstruction begins, except in the budget allocation90f donor agencies, Dr: Kwnar said. So 



he prefers to call this the post-acute crisis phase, In political emerpncies, the fol!owin~ 
factors should be considered: 

1) Political emergencies tend to bring about the destruction of all or large parts of the 
institutional political infrastructure, As a result, international donors trying to provide 
humanitarian assistance have to work in a power vacuum where there is neither an 
administmtive structure or government with authority nor political leaders who can negotiate. 
One of the primary tasks for the international donor community during the post-crisis phase, 
then, is to establish some form of political structure that can provide at least some semblance 
of normalcy. 

, 2) The devastation wrought by complex politick1 emergencies is not only physical but 
also social, political, and cultural. That means that more than physical resources need to be 
rebuilt after a political crisis. Rwanda, for instance, lost 80 percent of its health workers, all 
its senior college and university professors and teachers, and 15 to 20 percent of its civil 
servants, who have now been replaced by representatives from international donor agencies. 
Those who were not slaughtered fled the country, Institution building will be a major task. 

The hardest-hit victims of natural emergencies are more easily identified than those of 
complex disasters, Dr. Kumar said, That explains, in part, why donors in Rwanda erroneously 
targeted refugees to receive the most humvlitarian assistance. His team found that in addition 
to women, unwanted orphaned children were the most vulnerable. The civil war orphaned 
nearly 94 percent of all minors, many of whom witnessed the death of at least one of their 
parents. Another vulnerable group created by that crisis are those who became incapacitated 
during the war or lost their status. Natural and complex disasters wreak havoc on people's 
lives, but the magnitude of terror and psychological trauma that survivors of complex 
disasters have to endure is far greater, be said. 

Conclusions 

International donor agencies need to recognize the importance of enforcing human 
rights and establishing a judicial system to protect the innocent, providing physical and 
psychological security to those affected, and promoting incldon rather than exclusion 
in politics. Humanitarian assistance can never be a substitute for addressing these 
complex issues, Dr. Kumar said. 

Since complex emergencies are essentially political events, humanitarian assistance can 
only alleviate some of the suffering, it cannot solve the crises. Acknowledging those 
limitations is important in se.tting objectives. Supporting indicators will be 
meaningless, Dr. Kumar said, if the objectives are not achievable. 

. People working in humaniLwian assistance and development need to be aware that 
- - - - - 

ef~ergencies wiii necessitate iong-&EiT Evestments, mu& 
more concerted and patient interventions than most donors are accustomed with year- 
to-year budget allocations. 



1nterventions.und perforrnmce indicatore need to be floxible enough to respond to 
ever-changin~ variables in populations devastated by political crioes, Rather than 
aiming to build five houses the first yew nnd moro the following yoar, indicators neod 
to be more generic and created with a long-term perspectiv~ in mind to accommodate 
tentative failures or temporary mtbacks, 

Appendix includes a mom detailed paper on this pmsentution, 

VIL l9w-Emsrgency Assistacc 
Cmce Scarborough, Evidence Bared Rereamh (EBR), hcorponrbed 

The purpose of pre-emergency assistance is the same as for Strategic Objective #2: to 
protect and stabilize selected vulnerable and transitional societies, Grace Scarborough told 
participants, Ms, ~chborough has been working on two projects that could assume pro- and 
post-crisis roles: development of indicator systems for identifying vulnerable countries, and a 
study of transitional societies by monitoring political and economic trends. 

EBR has developed three indicator systems, she slid. The first two focus on 
identification of vulnerable countries. They are designed to forecast traditional political 
instability, such as conspiracy, turmoil, internal wars, insurgencies, and terrorism. They also 
look at political change that comos about through legitimate, established political processes, as 
well as that which occurs in response to instability. f i e  frame of reference for both systems 
is the grievances in a country. Ms. Scarborough believes that international assistance can help 
address the grievances directly and help the government mitigate them. How grievances are 
dealt with will result in either peaceful political change or political instability. 

The first system is a "pre-pre-crisis" long-range forecasting tool that observes 140 
indicators to identify types of grievances and conflicts (economic, military, social, 
intellectual,) and to assess the government's ability to,rectifl them. The government's coping 
capacity is assessed using the four traditional elements: monopoly, legitimacy, resources, and 
institutional strength. International assistance can help forestall crises by reenforcing those 
four elements. 

The indicators were derived from data compiled by experienced government analysts. 
The modd develops indices to predict what will hkpen m a ~ - ~ e a x  periad in a given country. 
That forecast informs decisionmakers looking to determine when and how to intervene. 

The second system uses 20 indicators to generate immediate and short-term 3- to 6- 
month forecasts. It is used when a country is entering a powder keg stage and long-term 
assistance is no longer an option. This model uses the. same framework as the first, but 
analysts look at dissatisfied groups. They try to determine why they are discontent and to 
what degree, and to assess their support and organization. Then they look at the government's 
ability and response to the grievances. 

-- - -  - - -  -- -- -- -- - 

If the government has lost its legitimacy and dissidents have assumed control, it is 
more likely those groups will be able to bring about change. However, recent complex 
disasters have resulted in a power vacuum, where no :entity has the political capacity to take 
control. 



The third systam assosses reform in transitional mcieties, Ms, Scarborou~h devoloped 
a set of economic and political indicators for this system, She collected data from nev~sletters, 
newspapers, and other media, Tho economic indicators look at subsidies, economic policiee, 
inveetments, and privatization, while the political indicators cover political freedoms, crimes, 
and punishments. Both sets of indicators are weighted on a scale of 1 (least reform) to 4 
(most reform). The model enables decisionmakers to observe progress in these areas and 
assess whether there is give-and-take with the reforms being implemented, 

The three information systems could be useful in the pre- and post-emergency 
assistance phases, Tho first two can be used to monitor the state of pre-crisis events and shed 
light on the cause of complex emergencies, The last can help donors determine whether their 
assiatance has helped build up government infrastructure and create more democratic 
institutions. 

Appendfx fncludes a more detafled paper pnpmd by G m e  Scadomugh, 

VIIL Assistme During ~ c n c i a ~  
aPm Pnmkenberger, CARE 

Tim Frankenberger, senior food security adviser to CARE, formerly with the Office of 
Arid Land Studies at the University of Arizontt, has more than 15 years' experienCe with food 
security. He doscribed a model CARE is considering using to assess its emergency assistance 
programs. CARE believes timely and effective humanitarian relief is integral to sustainable 
development. Consequently, it does not differentiate between emergency assistance and 
development assistance. 

Mr. Frankenberger said CARE looks at the resource base and livelihood strategies and 
a vulnerabilities of targeted households before it develops an emergency assistance program. 
CARE uses Richard .Longhurstts definition of househdld vulnerability: the capacity of 
households to manage shocks. All households are exposed to shocks, but some have greater 
coping capacity than. others. 

Some shocks derive from natural events, such as floods, droughts, and hurricanes. 
Others are attributable to state policy. Extensive research has been done on the effects of 
structural adjustments and declining public expenditures for basic services. Market shocks are 
caused by such occurrences as unemployment, price changes, or currency devaluations, which 
can be'detrimental to houaeholds. When the traditional buffers that help people get through 
the bad times, such as sharing networks, begin to collapse each household must fend for 
itself. Conflicts betwoen communities can erupt into war. Each of these shocks has different 
repercussions on households, and each household reacts differently. Not all households can 
weather them. 

To understand the emergency a community faces, it is necessary to know the resource 
***"--,--identif4r 
the shock. Mr. Frankenberger listed four kinds of emergencies: 

Rupid-onset emergencies: Short-term natural events, such as floods, earthquakes, landslides, 
hurricanes, volcanic eruptions, and epidemics. 



Slow-onset emlzrgencies: Droughts and pest infestations, such as locust and grosshopper, 
which occur throughout Africa, 

Pemtanent emergencies: Termed "silent emergencies" by UNICEF, these are situations of 
perpetual dependency on international a~is tmce  caused, for example, by structurd poverty. 
Slow-onset disasters can further entrench vulnerable countries in chronic poverty. 

Complex political emergencies: The simultaneous occurrence of a natural shock such as a 
drought or famine and a man-made shock, such as political conflict or civil war. 

These emergencies can occur without dislocating the affected population, The result is 
transitory food insecurity, People have not lost all their productive assets but are experiencing 
a food deficit that threatens their ability to cope. Chronic food insecurity can develop if the 
population's capacity to cope is diminished and residents must sell their productive assets for 
food. The population then becomes dependent on external food relief on a long-term basis, 

I 

When conditions deteriorate to the point where people are driven out, there is large- 
scale displacement of human populations. Africa has bgen particularly prone to such shocks. 
Mr. Frankenberger distinguished between displaced persons, who are living in camps and 
refugees, who are moving to other villages. confusing the two, or neglecting refugees who are 
living in other villages complicates the development and assessment of emergency programs, 
he sbid. 

CAFUZ seeks to strike a balance between the immediate needs of the afflicted 
population and the longer-term development requirements. The magnitude of the repercussions 
of an emergency depend on the capacity of the population to cope. To promote sustainable 
development in vulnerable areas, the root causes of vulnerability must be addressed. In 
addition to saving lives and responding to basic needs, such as food, water, health care, and 
shelter, assistance is .needed to help communities become self-reliant, 

Donors need not furnish all services for cammunities in target areas, since the 
consequences of disasters vary. The type of long-term assistance a country requires also 
depends on the circumstances of the emergency. Victims may have access to income, basic 
services, and other resources. What donors should be doing is working to reestablish affected 
households' livelihood system, Mr. Frankenberger said. That will require flexibility to adjust 
to different situations. Recovery will be easier and faster, for example, for those who have 
access to land and just need seeds and tools, than forhose who have no land. 

An employment safety net should be a major part of preparedness and contingency 
plans, because it is critical to disaster prevention. In countries like Rwanda, Afghanistan, and 
Liberia, which are undergoing complex emergencies, and where people, have moved out of 
their regions and are living in camps or villages, opportunities for long-term establishment of 
self-reliance are limited. In these situations, the empha~ds --- - should - be -- on -- human capital -- 

diivertijment. Donors & o d d  p r o 6 k  &king and education to equip the disaster-stricken with 
skills they can use once their situation improves, he said. 

Institutions and community structures migrate' with refugee g~oups and can be utilized 
to further development goals. Conflict mediation will not work unless community members 
are involved, he said. The potential for promoting self-reliance varies depending on the type 



of emergency and its effect, And this has implications for evaluating the outcome of 
assistance, 

CARE would, like to have vulnerability maps in a number of countries. Information 
from those maps, including resource base and shocks experienced, would help CARE 
determine where to establish contingency plans and employment safety nets. By placing staff 
in target areas, CARE aims to act quickly in crises and support institutional cz9acity-building 
so that local governments can one day t&e over that. role, 

CARE has conducted several reviews for emergency responses to improve its logistical 
assistance and procedures. CARE has found its impact evaluations of dispersed rural 
populations easy to carry out because it had an ongoing, productive relationship with people 
before the emergency, Donors working in an area for several years are more likely to know 
the characteristics of the population and to have a baseline from which to assess the effect of 
the emergency and the assistance provided. Where donors lack long-term experien.ce and a 
baseline, they have to incorporate impact evaluation into all program implementation plans, 
Mr.Frankenberger said., 

Mr. Frankenberger posed the following questions for the workshop to consider: 

b Are donors willing to provide resources such as staEF, finances, and equipment, to sot 
up monitoring evaluation systems for emergency. prograu? 

b How would decisions regarding resource allocation and programming changes use 
performance indicators if data are not rigorously collected across areas? In other 
words, what standards must be met in indicator collection before they can be used it 
decide on resource allocation? 

b How are emergency effects and performance indicators to be aggregated to determine 
the impact of USALD Missions? When diverse'populations face dissimilar events and 
have different types and levels of vulnerability, how can those factors be aggregated at 
the Mission level to report Mission performance? 

Appendix includes a mom detailed paper p n p w d  by Tim Fmkenbeger and Charles ~ l o m k .  

M. Post-lhmgency AssIst~ll~e ' 

Bany Stein, Michigan 8Cabe University's Department of Polilical Science 

Bany Stein has more than 20 years' experience teaching university courses on 
refugees, displaced persons, and exiles. Since 1986, he and Fred Cuny have been involved in 
refugee activities such as repatriation during conflicts and post-return assistance. He has also 
conducted extensive soiubon-onented iGieSdi on refugee %f and &veropment. 

- 

Addressing complex and political emergencies, Mr. Stein said it is difficult to 
distinguish between "assistance during emergencies" and "post-emergency assistance," because 
there is no clear dividing line between the two. In most instances a complex event generates a 
protracted and repeated state of emergency. What looks like the end of a crisis is usually just 



a "false-post period," Progress is followed by frequent setbacks that eventually cause a 
premature close to the post-emergency stage. Like Dr, Kumar, Mr, Stein referred to this 
nebulous phase ss "post-acute emergency," 

An American political axiom states "All politics is local," That is equally true of aid, 
he said. The ability of international donors to perform emergency assistance vwies within a 
country, because the effect of disasters varies from oiie location to the next. 

In countries undergoing complex emergencies, the government has often lost control 
over luge areas. Most complex emergencies involve internal conflict with large-scale 
destruction of infrastructure and institutions, and the death or flight of many political leaders 
and civic officials. The power vacuum is exacerbated by intermittent conflict. Many 
humanitarian assistance activities, therefore, cannot be conducted at the national level because 
there is no "national level" to deal with. In these cases, foreign aid must be handled through 
local governments, indigenous NGOs, resident populations, local warlords, or whatever entity 
international donors can work with, 

Complex emergencies tend to flourish in regions where weak states, ineffective 
governments, and recurring conflicts are endemic. That may make it difficult to separate 
disaster victims from the people in surrounding meas.' Barbara Harrell-Bond, director of the 
Refugees Studies Program at Oxford University worked with Ethiopian refugees in Sudan in 
the mid 1980s. She was accompanying a new Sudanese refugee minister on a visit to the 
camps near the border when they encountered a large group of poor, bedraggled people. 
Aghast, the refugee minister expressed great sympathy at their wretched existence, exclaiming 
that he had not realized how deplorable conditions were for the refugees. He was chagrined to 
learn these people were not refugees, but his fellow Sudanese. Identi&ing target populations 
for assistance can be confusing when they are in the midst of neighboring populations who 
are often just as bad-off. 

The absence of peace is another characteristic of the post-emergency phase. 
International donors often mark the transition from relief to post-emergency by the existence 
of some type of peace agreement. That illustrates that, assistance has allowed the country to 
.progress toward conflict resolution. Peace accords have been successful in places such as 
Namibia, Cambodia, El Salvador, and Mozambique, where it was possible to begin returning 
refugees to their home countries, make plans to elect a new government, and create some 
stability. 

In many cases, such as Angola, Burundi, Liberia, Rwanda, and Sri Lanka, however, 
multiple peace agreements have been signed but the signatories did not or could not deliver 
peace. This is an extremely critical factor to consider. when discussing institutional and 
governmental capacity. For instance, in Rwanda, the president was returning from a follow-on 
peace conference, but the whole peace process fell apkt because factions within the 
government chose to destroy the agreement. Another crucial issue to look at is the case where 
thewis ~ ~ e c a u s e  the m a r =  weftk that@-= G W e  to To?Tow through 
on their commitments to bring about peace. For example, in Liberia, three parties signed a 
peace accord, but the next week nine new factions emerged who had not been part of the 
group that had originally signed the peace agreement and thus did not feel bound by it. This 
is yet another major-difficulty that we must face in the business of providing post-emergency 
assistance. 



Mr. Stein stressed that when looking at the post-emergency phase, it is imperative that 
the international aid community not consider peace as the first requirement for taking action. 
Based on his experience working with Fred Cuny on the "Repatriation During Conflict 
Project", he emphasized that refugees and other affected populations feel that the per.+ 
process is extremely slow to come about, and they do not want to wait for progress to that 
end to occur before they go back home to resume the'ir normal way of life. This is evident 
from studies that show that since 1986, even without peace, large numbers of refugees choose 
to return home on their own. They leave places where they have access to free food aid, to 
return to regions where conflict to some degree still exist, so peace is not a precondition for 
post-emergency humanitarian assistance. Instead, one should be looking at local situations to 
determine if people can return to that particular part of the country where there is still some 
civil unrest. He stated that it is common for one set of people coming to be leaving certain 
areas of a country while another group is returning to an adjoining region of that country. 
This is proof that there is a support system that does not have to be at the national level but 
instead exists at the community level with whomever happens to be in controll in that area. A 
response to a localized post-emergency requires a willingness not to be bound by sovereignty, 
but instead a willingness to assist whichever party to the conflict that controls the post- 
emergency area without being biased by who controls the seat at the United Nations. 

a 

Next, he discussed another aspect of the post-complex political crisis phase which ha 
believes poses a real dilemma. A second signal that donors tend to utilize as a sign that a 
post-emergency phase has emerged, is when they start to impose a human rights 
conditionality on the aid that is being given. His experience has shown that often in such 
cases where this conditionality stipulation is made, it becomes an extremely effective tool in 
slowing down and cutting back assistance, which prevents further positive action from 
occurring. Mr. Stein is not convinced, for example, that donors' concerns for the protection of 
Rwandans returning home fiom Zaire, which ended up slowing down the repatriation of these 
people, has been beneficial. Instead of helping the situation, he believes that conditionality 
requirement was actually counterproductive to efforts to bring about a state of normalcy in 
Rwanda and to protect the vulnerable people in that country. Ironically, this tool which was 
devised with the good intentions, may actually exacerbate an already tenuous situation. 

Barry Stein emphasized the crucial need for indicators developed for this phase of 
humanitarian assistance to reflect the actual state of affairs that exists by incorporating 
important factors such as those he had described. Be said that donors need to realize that the 
post-acute crisis environment is extremely delicate and capricious with fragile states, unstable 
governments, weak political parties, no development plan, and lack of central control. The 
response to the problem should not be a complicated, gargantuan, and rigidly designed plan, 
but one that is simple, local, and reactive to that particular scenario. 

Lastly, Mr. Stein concluded his presentation by mentioning three major findings of the - - - 
r e l e a r c I i m e  an- Cunyhad conaircEE 

Often, even without the existence of a peace accord, there is the spontaneous self- 
repatriation of people. By scouting out the area and assessing the current state of 
affairs, they decide whether it is s d e  for them to return to their villages. If they feel 
secure enough, people will start little by little to filter back to their homes. First there 
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is the return of internally-displaced populations which is then followed by that of 
refugees. The return of people to a given area is an important indicator that the level 
of security and economic prospects are improving in 'that locale. Rehabilitation 
activities, even outside of official channels, have the potential to promote peace and 
reconciliation. 

The ability to provide credit in the form of small loans to low-income farmers in 
conflict areas is another factor to take note of. This is because the fact that people will 
accept credit and make investments reflects their own evaluation that the risks are 
acceptable and that conditions will allow them to repay that loan, Thus, this is not 
only an indicator for security but also one for  the revival of economic development in 
a nation in the post-crisis phase, 

Lastly, as Dr. Kumar stated earlier, international aid agencies need to be cognizant of 
the fact that they dealing with a protracted and chronic emergency. It may be a post- 
acute crisis, but it is not really the stage after the emergency. In addition, we must 
consider how to approach the task of promoting the transition from relief to 
development assistance through bilateral and multilateral donor organizations and 
NGOs/PVOs. Too often, there is a gap between these two types of foreign aid, and 
there is in many cases no indigenous party to hand over this responsibility. In such a 
situation, where we decide it is time to cut off relief and we pull out of that country 
without any transition plan and without identieing some entity to hand the ball to, it 
is guaranteed that the aid phase out is going to reach an impasse. In addition, in cases 
where' a sanctions regime has been imposed to enforce human rights conditionality, all 
foreign assistance. to the affected country is ceased cabsing the already tenuous 
situation to further deteriorate. In instances such as this, where we have clearly made 
up our minds to exit, and no authority exists to assume authority, we should at least 
make sure that some development-oriented NGQsDVOs are in the area to 611 the 
leadership gap and facilitate that country's transition from relief to development. 

Appendix includes a mote detailed paper pmpared by Barry Stein. 

X. field Pnsentations 

Rwanda 
&remy Shoham, NuMf o~strEvaluator, ~ritisl; Ovelseas Development Institute 

A nutritionist at the London School of Hygiene and Tropical Medicine, Mr. Shoham 
has participated in several evaluations of emergency ~d through the British Overseas 
Development Institute. He is one of the 17 team menibers assessing the second 
component-human&arian respons-f the multi-donor project in Rwanda and Burundi that 
Dr. Kumar discussed. OD1 completed half of its evaluation at the end of 1994, and is working 
oxr tksecorrd-W. 

The team divided the regional emergency evaluation into 10 case studies covering the 
Rwandan refugee populations in Zaire, Tanzania, and Burundi, and the three stages of the 
.emergency in Rwanda-in the north, in the Rwandan Patriotic Front (RPF', '7, in Kigali, as the 
RPF came down; and in the southwest. 



The team is examining areas such as coordination and humanitarian space-the level 
of security necessary for the delivery of humanitariw relief. *It is also examining perEormance 
indicators in three areas: 1) appropriateness and cost effectiveness; 2) coverage and coherence; 
and 3) interconnectedness and impact, 

. . 
1) Appmpriateness and cost effectiveness of humanitarian response. The team reviewed needs 
assessments conducted by intemational donors working in Rwanda and found them to be 
sporadic, uncoordinated, and often late. The group also examined the accuracy of assessments, 
recommended improvements and tried to ascertain whether agencies shared information. 

In most cases the opinions of the aid recipient.popu1ations had not been considered 
and were thus not a part of those needs assessments. Retrospective questionnaires of 
beneficiaries often show that targeted populations ratid the aid they received as inappropriate 
and of no benefit. One example was the food given to Rwandan refugees. Although the 
refugees' staple food consists of roots and they are unaccustomed to eating grains, donors 
primarily gave them maize. Had donors had the foresight and sensitivity to consult with their 
beneficiaries about their diet, the problem could have- been avoided. 

The evaluators also assessed time lags in the delivery of relief. In many case studies 
services such as water, therapeutic feeding, and mills for whole grains were often tardy. 

Despite the controversy of putting a cost on saving lives, the team thought it a valid 
consideration. For example, OD1 estimated that supplying a general ration to most of the 
refugees would cost 40 cents per person per day. It turned out, however, that the cost of . 

supplementary feeding, which only accounts for 10 percent of the food in a generd ration, 
cost approximately $2 per person per day. The evalua'tors considered the possibility of making 
a distinction between acceptable and unacceptable costs. 

2) Covemge and coherence of humanimian response, The evaluators looked at indicators of 
coverage: selective feeding, vaccination rates, quantities of water produced and provided per 
day, and liters of water given per day to beneficiaries: Next, they studied gaps between 
groups who received benefits and those who were excluded. For instance, the Batwa tribe 
seemed to be discriminated against in the refugee popdation in Zaire, they found. 

OD1 also evaluated the process of selecting beneficiaries. Often, in the early stages of 
an emergency, donors tend to supply commune leaders .with general rations, assuming that is 
a fast means of distributing food to the needy. The inevitable result, however, was that much 
of the food aid did not reach those in the refugee communes who needed it the most. His 
group found that female-headed households were discriminated against when it came to food 
distribution. The issue of equity of distribution requires greater attention, he said. 

Tke 6 6 k H a t  coordfna%on iiiiiongTe r67 mtem&%nZ NGUs invorved in 
simultaneous relief efforts in Rwanda Some of the problems included: all the skilled and 
professional refugees were lured from other jobs to work for PVOs; the intemational 
organizations took up too much space; interagency meetings were too large; and NGOs used 
drug regimes that created resistance to certain kinds drugs like penicillin, or gave incorrect 
cholera treatments. OD1 is exploring ways to improve coordination of relief efforts. 



The evaluators also looked at security problems during the registration of targeted 
groups and the extent to which international commmities could protect beneficiaries enough 
to allow for registration for food distributicn, particularly when food was in short supply. 

3 )  ~nterconnectedness and impact of humanltahn resgonse. OD1 questioned whether 
indicators such as mortality and morbidity reduction, malnutrition, and incidence of disease 
that leads to epidemics like cholera and meningitis were the correct ones to use, While those 
measures showed dramatic short-term improvements, the team found the indicators difficult to 
interpret, and could not definitely attribute the improvements to humanitarian assistance. 

Mr. Shoham said malnutrition rates were high in Goma during the first two months, 
but then as the emergency escalated, the data became too complicated to interpret and to 
attribute to assistance, Although levels of wasting seemed to decrease in Goma and remained 
fairly stable in Tanzania, Burundi, and Rwanda, the information proved contradictory and 
inconclusive. For instance, data from selective feeding programs' records showed extremely 
high malnutrition rates for a period that far exceededsthe duration of malnutrition in assisted 
areas. Mr. Shoham said donors must decide on an acceptable level of malnutrition for people 
in an emergency area, and then judge whether assistance is reducing malnutrition for the 
affected population. ' 

Security, or humanitarian space, influences effectiveness of response. If security throats 
prevent delivery of food aid, targets for reducing malriutrition should be flexible. Those 
setting targets should know the baseline level of malfiutrition for the emergency-affected 
population. Flexibility is also called for in determining cut-offs for traditional impact 
indicators. With commodities like water, everyone assesses needs differently. For example, the 
World Health Organization recommends 20 liters of water per day per person, yet during the 
emergency in Tanzania, refugees fared well with 6 liters a day.. Since needs vary by country, 
international organizations must reflect local perceptions of the types and quantities of aid 
required. 

Interpretation of some indicators can also present a problem. For instance, in some of 
the surveys, particularly in Goma, levels of wasting were dramatically reduced. It is not clear 
whether this was attributable to better food aid or the: death of most of the under-5 
population. As no age permits were issued, evaluators could not analyze the effect the 
programs had on wasting levels. Also, surveys had not been carried out rigorously. 

Because some indicators are easier to collect than others, comparative accuracies 
should be taken into consideration. For example, data on crude mortality rates are often 
inaccurate because donors don't usually have population data specific to the disaster site. They 
rely on grave counting, which tends to underreport deaths. With a proper survey, however, 
immunization rates are easy to determine. Nutritional surveys are carried out more frequently 
and are also more likely to provide accurate data about wasting levels. Donors know what 
rations they are providing, but refugees may have access to other resources unknown to the 
chior. Tlimiiaa if  CUR fo aCCUrmy assess @oupSr coping siiategi&. 

The evaluation drew five conclusions: 

1) It is important for agencies implementing emergency programs to set realistic 
program objectives and indicators. Too often, agencies set themselves up to fail because their 
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targets are either unattainable or beyond their manageuble interests, 

2) Program objectives should be flexible enough to accommodate unforeseen problems 
and changes or additions to services. For example, if WFP is not providing general rations, 
another agency that had not initially planned to become involved in food aid may have to 
start operating selective feeding programs. 

3) Beneficiaries' views must be solicited when conducting needs assessments and 
collecting qualitative information. 

4) International organizations need to be flexible and realistic in setting their targets 
and recognizing their limitations. They should also try to account for variables like 
humanitarian space, logistics, infrastructural difficulties, and the speed and scale of an 
emergency. 

5) Although impact indicators are useful, there are so many problems inherent in data 
collection and interpretation that it might be necessary to focus instead on process indicators. 

Bosnia~Croatia 
Tom Yates, HumsniParian Assistance Advisor, 'EN1 Buneau 

Tom Yates is a humanitarian assistance advisor for USAID'S EN1 (Europe and Newly 
Independent States) Bureau's office for Bosnia-Herzegovina and Croatia. EN1 is concerned 
with post-emergency iid for people traumatized by the horrors of war, primarily women and 
children. Through grants and with the help of U.S. NGOs, ENI provides mental health care, 
counseling, telephone hotlines, and reunification s e ~ c e s  for children separated from their 
parents. 

The Bureau concentrates on building local institutional capacity, such as the 
development of indigenous NGOs, because the treatment of victims of trauma requires long- 
lasting, locally sustainable effort. Institution building will also empower affected populations 
to elect the leadership of these community-based institutions. Related activities include 
training local mental health pruviders through grants with entities such as Harvard University 
and Catholic Relief Services, and providing health progrims and einergency medical supplies 
to Sarajevo through Project Hope. E M  has begun to support longer-term cooperative efforts 
such as hospital partnership programs by pairing U.S. and Croatian hospitals, 

ENI also aims to establish 700 community' pre-schools, train teachers, provide school 
supplies, and oBer vocational training in bee-keeping and reforestation. It helps indigenous 
NGOs understand and deal with legal matters, protection of minority rights, and human rights 
abuses, so they will be better equipped to defend their communities. 

Lady, EmT~oxrGotes the policy o f  bwiding h e  Gderaiion in Bosnia between 
Croats and Muslims by providing funds to municipal .governments that had once fought along 
ethnic lines but are now trying to form a government. As part of this effort, EN1 is supporting 
city managers by offering technical assistance and utilities, especially gas, for Sarajevo. 



From his experience in Bosnia-Herzegovina and Croatia Mr Yates said he learned: 

Most of the efforts in those countries were solicited. ENI has responded by issuing 
requests for other applications for assistanco, As the activities address the post-emergency 
phase rather than the conflict itself, the USAID office is better able to set and meet 
objectives. This has facilitated the establishment of benchmarks and performance indicators, 
and has helped the Missions realize their limitations. 

Most of the deaths in Bosnia-Herzegovina md Croatia are not due to malnutrition or 
lack of medical care, but to war, which is beyond the manageable interest of USAID. In this 
case, as with many other complex emergency situations, impact indicators for mortality are 
not useful. 

The Missions are dealing with an educated population, since the emergency is in 
Europe instead of a developing nation. In-country expertise obviates the need for much of the 
technical assistance that would normally be needed, " 

Better coordination of aid is needed, as Mr. Shoham found. EM interacts frequently 
with the organizations that provide assistance, including NGOs and contractors implementing 
EN1 projects, United Nations organizations, U.N. peacekeeping forces, BHR's Offices of 
Foreign Disaster Assistance and Food for Peace, the State Department's Office of Refugee 
Programs, and the Department of Defense. 

The food program for Bosnia is one of the largest in the world. Donor activities ought 
to be properly coordinated to avoid duplication of effort, to minimize the risk of conflict 
among donor activities, and to ensure effective and efficient use of aid resources. 

H i  
, .bhn CuIllelly, Chief of the Monitoring Unit, LAC Bureau 

USAID/Haiti!s Food Security Information System (FSIS) is being established in 
collaboration with three PVOs: the Adventist Development and Relief Agency International 

: (ADRA), Cooperative for Americap ~ e l i e f  ~verywhere (CARE), and CRS (Catholic Relief 
Services) and should be up and running by March 1996. For 35 years, Haiti was the recipient 
of a massive food program, yet there was no reliable way to judge if the funds and 
commodities provided were utilized efficiently and if they had a positive impact on intended 
beneficiaries, Mr. Currelly said. Crop surveys have never been conducted in Haiti, so the food 
gap is unknown. However, international donors kept inundating the country with hundreds of 
thousands of tons of food, which may have hurt the market for locally produced food 
products. 

In response to the need to ascertain whether food aid programs were effective, and if 
m, what cdiaijp were nee=, =iiifo~i&-on systemwasin3iated by the four major U.S. 
parties conducting food aid in Haiti, USA.D/Haiti and the three U.S. PVOs, which are known 
as the Cooperating Sponsors (CS). 

Recently, the CS and USAID have concerned themselves with two areas of 
liumanitarian assistance, vulnerability and mitigation. 



Vulncdi l i i y ,  The susceptibility of households to negative events determines whether they are 
better or worse off than others, As Mr, Frankenberger said, all households use coping 
strategies to get through difficult times and preserve their assets, Some have better coping 
mechanisms or "buffers" than others, and are relatively less vulnerable in times of stress. 

Miligation. The goal is to identifjt those in a community (or entire populations) who have a 
median coping capacity, and to help them maintain their asset base until the crisis passes, 
Disaster mitigation is not aimed at those who can withstand emergencies. They would be 
better served with development aid. Nor is it aimed at those who have few or no assets. 
Relief assistance would be more appropriate in that cam. 

The CS and USAID are becoming philo~ophically and organizationally oriented toward 
impkmenting rnitigion activities based on the relative vulnerability of targeted populations. 
The donors are fnniiliar with the beneficiaries' coping mechanisms. They have begun to 
conduct extensive surveys, to establish baselines, and collect data for indicators that measure 
the target population's assets. When the data are analyzed, they will identify groups with 
sufficient asset levels to recuperate from a disaster, and those in danger of losing their assets. 

When a disaster occurs that would deplete assets, a rapid assessment team determines 
the impact on the population. Then a committee of donors and relief workers meets to decide 
if and how it can respond with flexible, time-limited, pre-approved and pre-funded 
interventions, with built-in monitoring and evaluation: provisions. Lastly, the committee 
assesses whether the interventions taken were effective, and if not, how assistance might be 
improved. This cyclical process forms the foundation' of USAID/Haiti's Food Security 
Information System. 

The system is to be a tool to provide warnings for USAID and the CS, evaluate the 
results of assistance, and improve the quality of interventions. FSIS developers expect to be 
able to determine if target beneficiaries are becoming more or less vulnerable to emergencies 
by monitoring vulnerability indicators over time and comparing data with baselines for those 
performance measures. FSIS uses three types of indicators that look at geographic areas where 
populations are in the greatest danger of losing productive assets: 

Cumnt indicators concentrate on microcosms of the target population that stand to 
benefit the most from mitigation programs. Examples of current indicators are:, average 
rainfall, rapid fluctuations in the price of crops and livestock, and the proportion of school 
children 'that are girls. 

Nem-term indicators focus on problem areas of the country. Examples of near-term 
indicators are crop yield estimates, and the level of child malnutrition in targeted geographical 
areas of Haiti. 

Longer-term 'indicators include information on environmental degradation and natural 
emerg-- sucli iiS IIG E T ~ ~ e r  disnrptions,- wKcK- Gii 6egii 5aLefi peopk to 
potential problems. For example, these indicators might reveal& higher-than-normal 
probability of drought in Haiti over the following year. Or, increased levels of sediment in a 
given river, indicating that the river valley will not be able to produce as much plantain next 
season due to accelerating soil erosion. 



A confluence of sufficient data and adequato funds would launch the first PSIS-based 
intervention in early 1996, However, frequent cutbacks in foreign assistance mem the CS will 
not be able to conduct all of the fieldwork, analysis, presentation, and evaluation associated 
with FSIS. FSIS must hire talent for soma of tho planning and analysis and take advantage of 
existing and effective resources of members and local institutions that stand to benefit from it, 
Once FSIS is running, it will probably be expanded tb include others who want to benefit 
from the food security monitoring methodologies, For example, personnel from the 
Government of Haiti have been involved from the beginning. Opportunities to work with 
Haitian ministries should be actively pursued and expanded for the system to be effective and 
locally sustainable, The government is to assume ownership of USAID's Enhancing Food 
Security Project Version 2,O by the year 2000. FSIS should become the planning tool for rural 
development in Haiti then. 

El Salvador 
Lynn Sheldon, former coorndinator for the Peace and National Recovety Pmject, 
USAIDEI Salvador, now Deputy Division Chief for HwnaniCarian Assistance, H u m  
Resoumes Section, EN1 Bureau 

Lynn Sheldon discussed his experience as coordinator for the Peace and National 
Recovery Project in El Salvador. Mr. Sheldon said that although some mistakes were made, 
he feels that the transition program in that country has been basically successful. He explained 
that in El Salvador, in January of 1992, under the aegis of the United Nations, a peace accord 
was reached between the ZMLN (Farabundo Marti National Liberation Front') guerilla faction 
and the Government of El Salvador.. This marked the end of the 12-year war where 75,000 
people out of a total population of 5 million were killed, and where half of that country, 
whose total land area is equivalent to that of Massachusetts, was under siege. In support of 
this pacification process, the government requested pledges of $1.4 billion in program funds 
from the international community. Donors responded .with a pledges totalling $860 million 
dollars worth of aid. The U.S. Government's contribution of $300 million was applied towards 
assistance programs to be implement-ed over the course of five years. The United States also 
played a major role as a mediator during El Salvadorls peace process. 

Mr. Sheldon shared these lessons learned from the USAID experience in El Salvador: 

1) There should be a commitment on both sides to try, to settle the dispute. He stated that 
usually in such situations, when the fighting is over, an initial, very awkward, "getting-to- 
know-you phase" ensues. This is probably the most sensitive and critical period for the 
formerly-belligerent parties to get through, once they have agreed to make peace. In the case 
of El Salvador, however, both sides were committed to peace. 

Z j  Even when a peEe accoT6is signed, there wii hi be in occiiional incidence of  violence 
and discord, while the formerly-belligerent parties are trying to settle long-term grudges they 
have held against each other. To minimize the potentid for conflict, the peace accord called 

La Frente Farabundo Martf para la Liberaci6n Nacional is the Spanish venion of the acronym 
FMLN. 



for the GOES' 60,000-strong army troops to be cut back to around 30,000 soldiers, md for the 
11,000 police to be replaced by a new Civilian ~a t i c . ld  Police force of approximately 8,000. 
The F m N  waat to reciprocate by agreeing to have its 9,000 guerrillas disbanded and 
dismad,  on the condition that this group would be allowed to form an opposition political 
Party. 

3) As a foilow-on to the second lesson of reducing the probability of a resurgence of societal 
unrest, mechanisms should be put in place to assist ex-combatmt groups to be reintegrated 
into and to become productive members of the mainstream society. USAD played a major 
role in facilitating such efforts, by supporting the demobilization of the national police, which 
was an unusual endeavor for the Agency to take part in. Mr. Sheldon said he believes that 
was a very important activity for USAID to be involved in because the polico and the other 
previously warring parties had to be rehabilitated and retrained to be civilians. The dangerous 
alternative would have been to let loose people who knew how to uso and had possossion of 
firearms, and who also understood the local systems, ,to become bandits that would terrorize 
the countryside. 

4) The US. also played an important role as a mediator and helped to keep the peace process 
on track. 

5) Donors should also help the host government in post-crisis situations. USAID was the only 
donor on the scene to support the GOES. This was significant, as within days of the signing 
of the peace accord USAID was able to have local currency funds in hand read!* to disburse 
as needed, while waiting for the actual assistance budget to be approved and finalized. In such 
situations, it is critical to have funds available immediately so as not to slow down the peace 
process. It is also useful for the intervening donor to be familiar with the geographical areas 
of the country that it is to work in. 

6) Even if a formal conflict resolutio~ sgreement does not exist, conflict resolution can be 
pursued through an informal and daily process. In the case of El Salvador, there was 
commitment to the peace process on both the GOES and the FMLN sides, and both parties 
were willing to engage in whatever means were necessary, no niatter how often they had to 
do so. 

7) As Tom Yates had said, long-term investments need to be made to heal the psychological 
wounds caused by war. In El Salvador, trauma is being addressed through humanitarian . 
assistance provided by USAID and several other donors. This is because until the current 
generations who experienced the horrors of war die, the effects of war will not be forgotten in 
that country. 

8) International aid agencies must understand and make it clear what they are and are not. 
capable of accomplishing with their assistance. 

- - -  - 

9 As Barry Stein sai& iota poEtics determine whether or not &ere will be long-lasting 
positive change following foreign assistance efforts. In the case of El Salvador, for example, 
local elections, which followed after the war, allowed people to vote, either for or against the 
topic of the day The fact that no poll predicted with certainty the outcome of such elections 
was symbolic of the positive changes that were being brought about during the post-conflict 
stage. 



10) Also as Barry Stein had stated, wsist~ncc program performance indicators should be 
simple, local-level, and reactive, 

11) It is also important when reintegrating former belligerents into society to give those 
people access to land and credit to insure that thr~y will have other ways of eming  rz living 
besides fighting, 

E l  Sdvadtvr 
Marc Scott, Di9ctor of the OMce of hfmtnnctune and Regional Development in El 
Sdvador, which Is msponsilblle for ths Paace mQ National Recovery Pmject 

Marc Scott, USAIDIE1 Salva~or's director of infrastructure and development, discussed 
the Peace and National Recovery (NRP) Project in El Salvador. Mr. Scott said nine months 
before the peace accords ware signed, he and others at the USAID Mission began to design a 
war-to-peace transition endeavor with myriad activities. They studied the components and 
results of other post-complex emergency assistance implemented in the zegion 
(Nicaragua and Colombia) and in other parts of the world (Zimbabwe). The USAID team also 
went to Colombia and Nicaragua to meet ex-combatants on both sides of the conflicts. 

In El Salvador, the team performed an extensive infrastructure assessment in the 
former conflict areas, 115 of 262 municipalities. (The municipalities or municipios in El 
Salvador are more akin to the U.S. county system than to towns.) The purpose was to 
promote the economic and social reactivation of the conflictive zones by restoring 
infrastructure and'access to basic services, and to assist in the democratic reintegration of 
their populations, Based on the findings of the trips to Nicaragua and Colombia and a review 
of the literature on war-to-peace transitions, USAID able devised an ex-combatant assistant 
strategy for El Salvador. 

Through INCAE (Institute Nacional de Centrb-America para Empresas, or Central 
American Institute for Enterprise), a local institute lkked with Harvard University's Business 
School, USAID helped provide career seminars for government employees, members of the 
private sector, church~members, and staff of indigenous NGOs. Although the U.S. . 

Government didnot initially allow USAIWEI Salvadoi to deal directly with the FMLN, the 
Mission worked closely with the Government of El Salvador in preparing the country's $1.5 
billion national reconstruction plan. USAID pledged $300 million, $191 million in fresh funds 
and $48 million disbursed for assistance in local currency. The Mission in El Salvador 
reprogrammed to orient $61 million in existing projects' funds to the post-war environment. 
Pre-positioned avllable aid money and experienced staff were factors in the success of 
USAID'S efforts. 

The NRP project was divided into - thre*ases - a -- with -- six -- components, including 93 - -- 

activities. The Missi~n initially planned to work on mine awareness and de-mining, but 
UNICEF assumed full responhl;ility for underwriting and implementing those interventions. 
USAID staff are primarily helping ex-combatants and others in the former conflict zones. For 
example, some 9,000 FMLN ex-guerrillas were held in bolsones or camps throughout the 
country where they were demobilized, disarmed, and'required to remain for up to four 
months. The USAID Mission and the United Nations collaborated to provide the former 



$uerrillas with housing, food, health care, documentation, and counseling about available 
benefits. 

Ex-combatants (the FMLN, and government military and police) received agricultural 
and microenterprise credit, long-term academic instruction, and vocational trtlining from 
various agencies. They also receivod land transfers. Land distribution and agrarian reform 
continues to be a controversial issue in El Salvador and other parts of the region. By June 
1995, when USAID/El Salvador took its lutest tally, l h d  had been provided to slightly more 
than 22,000 of 35-38,000 ex-combutmts. The tally includes "tenedores" or squatters, 
associated with the FMLN, Bx-combatants received money through a local PVO to buy 
building materials and build 3,000 shelters in a self-help effort, Beneficiaries also received 
20,000 demobilization packages, which consisted of 9,000 basic household starter kits and 
11,000 agricultural starter kits, A household starter kit includes pots and pans, cooking 
utensils, cutlery, a table, chairs, beds, plates, a butane gas tank, a small cooking stove, and 
bed linen. An agricultural starter kit includes seeds, farming tools, and sprayers, 

Aid to former conflict areas has included medical treatment for almost 8,000 people, 
ex-combatants and civilians, injured during the civil war. Medical assistance ranges from 
recotlstructive surgery to prosthetics, orthotics, physical and mental therapy, and occupational 
rehabilitation. 

USAID/El Salvador has underwritten the construction of almost 1,700 kilometers of 
rural roads and the installation of more than 1,000 kilometers-of electricity transmission and 
distribution lines for the 115 municipalities. It has constructed or rehabilitated more than 123 
Bedth clinics, 274 municipal buildings, and 520 classrooms. The clavsrooms have been fully 
equipped with textbooks and other school supplies. In addition, the Mission has supplied 
potable water and sanitation facilities to more than 200,000 people. 

To date, 57,173 people (19,331 ex-combatants and 37,842 civilians) have received or 
are receiving vocational-technical training or high school and university academic education. 
Microenterprise or agricultural production credit has been' extended to more than 49,000 
beneficiaries. 

The latest project data from surveys and other sources show broad coverage for 
assistance: more than 900,000 of 1.4 million people in the former conflict mnes have received 
some form of Id .  The CID (Interdisciplinary Development Consulting, or Consultora 
Interdisciplinaria en Desarollo) Gallup polis, conducted periodically for Mission program 
managers to assess effectiveness of aid to the FMLN ex-guerrillas, found more than 90 
percent of ex-combatants rate their access to benefits and opportunities equal to that of the 
rest of the Salvadorean society. 

A mom detailed - paper __. on ._ these - - pmsentations __ - _  . is - - -  in the p n d i x  -- . . 
- 



lhlivla 
h i a  Fernando Momno, coodinator of P,L 480 Pmgnuna wlh LAC Bunem 

Luis Fernando Moreno, IJSAID11Bolivia's coordinator of P.L, 480 programs, said his 
Mission has a $56 million annual budget. The Mission's Title 11 program annually handles 
45,000 metric tons of food valued at $20 million. It is supported by four PVOs: CARITAS 
(an indigenous organization), Adventist Development and Relief Agency International 
(ADRA), Food for the Hungry (FHI), and Project Concern Intornational (PCI), To prevent a 
duplication of effort, the Mission coordinates the ~ i t l b  I1 work of these PVOs by assigning 
each to certain geographic locations to perform distinct activities, 

~ ~ A I D ~ o l i v i a ' s  program operates under a new popular participation law, whereby the 
Government of Bolivia invests in ';la development of municipalities, (Bolivia's municipalities, 
like those in El Salvador, function as U.S. counties do.) After decades of waiting, people in 
these municipalities now have a water system. The Mission's P.L, 480 pvgram supports the 
law by engaging residents in Food-for-Work self-help projects to consh . facilities and 
infrastructure. 

Bolivia is not as vulnerable to disasters as ~ t h e r  countries. It only experiences 
occasional droughts, floods, frosts, landslides, and hdlstorms, and they are not usually 
damaging enough to warrant humanitarian assistance. Mr, Moreno recalled only three 
occakions when USAID/Bolivia was asked to provide' the minimum $25,000 in emergency 
funds. In most cases distribution of Title I1 food and donations from other donors, such as 
Canada, Germany, and Spain, are all that is needed, Damage was not extensive even when 
Lake, Titicaca, the world's highest lake, overflowed. Through Food-for-Work projects, several 
international diiims supplied the necessary building materids for Bolivians to rebuild the 
3,000 homes and buildings destroyed by the floods, he said. . 



Appendix I. 

Olossary 

ADRA 

BHR 

CARE 

CDIE 

CIDCM 

CID 

CRS 

EBR 

EN1 

FHI 

FMLN 

FSIS 

GPRA 

HEWS 

lNCAE 

NGO 

NRP 

OD1 

O m  

OMB 

OTI 

Adventist Development and Relief Agency International 

Bureau of Humanitarian Response 

Cooperative for American Relief Everywhere 

Center for Development Information and Evaluation 

Center for International Development and Conflict Management 

Interdisciplinary Development Consulting 

Catholic Relief Services 

Evidence Biised Research Incorporated.. 

Europe and the Newly Independent States 

Food for Hunger 

Farabundo Marti National Liberation ~ r o n t  

Food Security Information System 

Government Performance and Results Act 

Humanitarian Early Warning System 

Central American Institute for Enterprise 

nongovernmental organization 

National Recovery Project 

Overseas Development Institute (~ritik) 

Fmign-- AsktamX 

OBce of Management and ]Budget 

Office of Transition Initiatives 



POA Program and Operations Assessment 

PPC Bureau for Policy, Program, and Coordination 

PKZSM Program ~&formance Information For strategic ~ a n a p n e n t  System 

PVO private voluntary organization 

RPF Rwandan Patriotic Front 

USAU) U.S. Agency for International Development 



Appendix II 

USAID Humanitarian Assistance Indicator Inventory 



INDICATORS INVENTORY 

6 programs reporting objectives 

6 programs reporting indicators 

2 programs reporting data 

Over half the indicators are fi-om the regional programs 

Majority of reporting in Afiica 

Over half the indicators are focused on getting systems in place 



INDICATORS INVENTORY 

1 program reporting data 

No USAID country or regional objectives/indicators focused on this area 
are reported 

** "Early Warning of Communal Conflicts and Humanitarian Crises" 
* * "Humanitarian Early Warning System (HEWS)" 

, * * "Working Draft of Indicators for the Caribbean Disaster Mitigation 
Project" 



7 programs reporting objectives 

5 programs reporting indicators 

2 programs reporting data 

Majority of reporting in Afirica 

Majoriry indicators: response time 

Indicators: targethlnerable groups 

Indicators: high-level impact such as mortality, malnutrition 



INDICATORS INVENTORY 

1 1 programs reporting objectives 

8 programs reporting indicators 

7 programs reporting data 

Indicators: response time 

Indicators: products delivered such as # of blankets distributed, # of 
tools provided, volume of seeds provided 

IndTicators: broader needs attended to such as primary health care 
services, schooling services 

Indicators: high-level impact such as malnutrition, disease prevalence 



* 4 programs reporting objectives 

* 3 programs reporting indicators 

1 program reporting data 

Majority of the indicators are BHR & Regional 



INDICATORS INVENTORY 

7 programs reporting objectives in "post-emergency assistance" 

5 programs reporting indicators 

4 programs reporting data 

Indicators: higher level impact such as mortality rates, 
human rights abuses 

7 post crisis programs reporting "sustainable development plans" 

6 programs reporting indicators 

4 programs reporting data 

***End of Crisis, "Interagency Checklist" DOD 



Pro-Emergency During Emergency Post EmorgencyL* 

*Includes indicators for regional programs, bilateral programs, and the BHR strategic plan. 
**Does not include indicators for development-oriented objectives. 



Percent of Indicators for 

Which Data are Reported* , 

Pro-Emergency During Emergency 

I 
*Includes indicators for regional programs, bilateral prognuns, and the BHR strategic plan. 
**Does not include indicators for development-oriented objectives. 



PROGRAMS 
BY WOW 

BHR 
Bangladesh 
Chad 
Ethiopia 
Niger 
REDSOrnA 
Somalia 

BHR 
Armenia 
Azerbaijan 
Bosnia 
Burundi 
Ethiopia 
Georgia 
Kenya 
Russia 
Somalia 
Tajikistan 

BHR 
Bangladesh 
lRIEDSB/EA 
Somalia 

BHR 
Angola 
Armenia 
Bosnia 
Burundi 
Croatia 
Rwanda 

*Cambodia 
*El Salvador 

Ethiopia 
*Eritrea 
*= - -- 

'Mozambique 
*South Africa 



* Countries Receiving Humanitarian Assistance Funding in PY 1994 And Reporting 
More "Development-Oriented" Results 
BOLDED programs are those reporting indicators 

** Additional information included: "Early Warning of Communal Conflicts and 
Humanitarian Crises" -of; "Humanitarian Early Warning 
System (NEWS)" UN Department of Humanitarian Affairs; and "Working Draft o f  
Indicators for the Caribbean Disaster Mitigation Project". 

* * * Additional information included: "Interagency Checklist for Restoration of 
Essential Services" US Department of Defense. 

Cell 



RESOURCES COVERED BY 

STRATEGIC PLANS* 

j(r Fourteen countries account for 97% o f  Humanitarian 
Assistance Funding 

f 10 of the 14 countries, accounting for 8 1 % of funding, 
have reported objectives 

X 6 of the 14 countries, accounthg for 47% of funding, 
have reported indicators 

*Funding here defined as  OTI, OFDA, Regional Bureau and Other USG resources for 
humanitarian assistance efforts 
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NOT FOR QUOTATION 
7 

PRELIMINARY FINDINGS ON TAE ISSUES OF REPATRIATION, 
REHABILITATION, RECONSTRUCTION AND DEVELOPMENT 



Purpose and Scope 

1. This aide memoire summarizes major findings of the multi-donor evaluation team that 
visited Rwanda during May, 1995 to examine the effectiveness and impacts of international 
assistance in the aftermath of the recent civil war. The focus of the evaluation was on the 
repatriation of refugees and other displaced persons, and rehabilitation, reconstruction and 
development of the country. During its stay, the team met with officials of the new 
Cjovemmen t of Rwanda (CSOR), representatives of non-governmen tal organizations (NQOg), 
UW agencies and a large number of reflective individuals familiar with the situation. Team 
members also talked with farmers, refugees, returnees and the survivors of the genocide. In 
addition, while part of the team visited camps for refugees, the other toured the different 
parts of the country. 

2. The findings summarized here are both preliminary and tentative. At the time of the 
preparation of this document, the fieldwork was not completed. Moreover, the teams did not 
have time to fully explore the implications of these findings for the present situation in 
Rwanda and to draw appropriate policy lessons for future complex emergencies. 

Overview of Current and Pledged Assistance 

3. During the ten weeks of war, very few inrernational agencies remained inside Rwanda 
to provide assistance. However, when huge numbers ~f people sought refuge in camps both 
inside and outside the country, and the fighting subsided, the more traditional emergency 
relief began to flow. During this phase, international, agencies were consumed with reducing 
the death rates and stabilizing the situation in the camps. Gradually, attention turned to the 
issues of recovery and reconstruction. 

4. International response to the crisis in Rwanda was largely characterized by ignorance, 
initial paralysis and finally, action in response to mounting public pressure. The 
international action taken, however, overemphasized the plight of refugees at the expense of 
the victims of the genocide and war. More than 1 billion US dollars worth of goods and 
services have been spent in the immediate aftermath of the Rwanda conflict. Much of that 
has been spent maintaining refugee populations in reighboring countries. An analysis of US 
grants for relief and rehabilitation during fiscal year 1994 shows that more than two-thuds of 
all assistance went outside of Rwanda. The humanitarian arm of the European Union, 
ECHO, estimates that 400,000 US dollars worth of EU resources alone are being used daily 
to maintain the refugee camps. Virtually all donors agree that such a level of expenditure is 
unsustainable. Many also agree that the juxtaposition of large expenditures in the refug& 
camps against relatively little for the reconstruction of Rwanda and the rehabilitation of the 
livelihoods of the survivors of genocide has discredited the international 



community in the eyca of the new government and the survivors. 

5. Acutely aware of this disproprtionality, the international donors responded favorably 
to the Rwanda Round Tilble Pledging Conference held in Qeneva, January 1995. Donors 
pledged $630.3 million US agairist Rwanda government requests for $764.1 million. The 
differences between pledge amounts and funds requested reflects primarily differences in 
priorities: Specifically, the donor community emphasized rehabilitation and development 
(55%) over reintegration of refugees and internally displaced persons (7%). T ~ L ;  government 
placed roughly equal emphasis on the two programs, 39% versus 36%. By April, only 113 
of funds pledged during the January Round Table conference had been committed, and only 
9 percent had been disbursed. 

Economic Management and Rebuilding of Administration 

6. Immediately following the assassination of President Habyarimana, public 
administration and economic management ground to a halt. The central bank closed, as did 
commercial banks, and the technical ministries ceased to operate. As the interim govemment 
fled the fighting in and around Kigali, it took with it large stocks of foreign exchange and a 
large part of the Rwandese franc supply. It swept up many of the civil servants and 
encouraged the killings of others. The new government found.itse1f completely lacking in a 

the apparatus of public management. Furthermore a larger part of the national money supply 
ended up outside of the country than inside. At 24 billion, the amount of Rwanda francs 
taken out of the country was 3ouble the amount that had previously been in circulation. 
Only'since the third quarter of 1994 has the government been operational in even a limited 
way. All ministries have been reconstituted, the economic management apparatus put into 
place, and some measures have been taken to regain control of the economy. 

7. With some technical wistance from the UNDP, the government drew up a 
rehabilitation and reconstruction program including an impo&t component for-the 
rehabilitation of administrative capacity throughout the govemment and especially for 
economic management. 

8. The role of the international community in. strengthening the capacity of public 
administration as well as in assisting the new government gain control of the economy has to 
date been primarily advisory and consultative. Whereas a sizeable proportion of the funds 
pledged in the January 1995 Geneva Round Table Conference for Rwanda's reconstruction is 
for re-building of administrative capacity and economic management, few of those funds 
have yet been disbursed. Much of the assistance to the new government has been ad-hoc 
assistance by UN agencies, NGOs and donors. The UN Trust Fund and the Rwanda . b 

Emergency Normalization Plan have included proposals for rebuilding administrative 
capacity, largely-in Kigali. World Food Program, through the Consolidated Appeals (CA) 
process has spearheaded food-for-work t-ype of arrangements with the government as salary 
supplements to civil servants. 



9. In January, after consultation with the Bretton Woods Institutions, the government da . , 

monetized 5,000 and 1,000 franc bills in an attempt to regain control over the money supply 
and to limit the de-stabilizing potential of large amounts of francs being held outside of the 
country. The United Nations Mission to Rwanda (UNAMIR) provided logistical support in 
order to ensure that new bills were distributed around the country to improve access outsidc 
of the capital. As part of an averall liberalization of the market and a shift to indirect 
management of the economy, the government shifted from a system of fur& exchange rates 
to a flexible one determined largely by market forces. Money changing businesses, "bureau 
de change" were legalized. Since that decision the value of the Rwanda franc to the dollar 
has depreciated by roughly 252, from 190 to 240 francs, where it has remained relatively 
stable. Most of the macroeconomic measures taken by the government have been made with 
relatively few resources or assistance from the international community. 

10. Food-for-work (FFW) salary supplements were instrumental in getting key civil ' 

servants back to work. At one point FFW aid represented the greater part of many civil 
servants' salaries. That most primary schools were a,ble to open as earlv as they did is 
largely attributable to FFW salary supplements for teachers. 

11. The unintended effect of large numbers of NGOs (and UN agencies) operating under 
conditions of resource scarcity has been to outbid the cash-strapped government for human 
resources. This equation is especially pertinent and damaging for trained personnel, potential 
recruits to the civil service or actual government employees. There is much anecdotal 
evidence of civil servants being hired away from the government by international agencies. 
This is destructive of administrative capacity in two ways: It constrains the ability of the 
government to perform its normal functions, and it strengthens parallel structures often put 
into place by international agencies. - 
Rehabilitation of Rum1 Economy for Food Security 

12. The rural economy was devastated by the war because of the mass killings and large 
movements of people away from their farms. Recovery has been rendered difficult because 
of continued hseeurity for individuals and their property as well as for the loss of productive 
capital and inputs. By July 1994, large tracts of land were left uncultivated, the majority of 
the livestock herd was decimated, and equipment and material for household-based 
enterprises had been destroyed or looted. Without some assistance, rural people faced 
deprivation and, in some regions, even starvation. 

13. Fobd and agriculture programs were designed to restore a minimum level of food 
security. They included the distribution of seeds and tools, food aid, and seeds 
multiplication programs such as "Seeds of Hope". The latter was aimed at the multiplication 
and distribution of seeds adapted to farmers needs, and maintenance of the agriculture gerie , 

pool. Income generating programs, of secondary urgency, are still being designed. By wy 
standards the rehabilitation of food agriculture in Rwanda was a success. 



By some cstimatcs, 50 to 80 percent, respectively, of farmers were reached in the 
first two seasons of seeds and tmls distributions. Over 10,000 metric tons of bean 
and maize secds, 1,000,000 hoes, vegetable and other seeds were distributed to 
690,000 households. Its success is as much attributable to the joint coordination of 
NgOs by FA0 and the Ministry of Agriculture as to the experience in Rwanda of 
many of the key NGO partners-ICRC, CARE, CRS ar~d World Vision-who 
alongside more than 20 other organizations played a critical role. 

Seed protection programs, mostly terminated, were specialized versions of food aid, 
aimed specifically at ensuring that selected seed was not consumed. They were usually 
provided to farmers at the same time as seeds and tool packages, and were followed 
with more general fwd aid, originally .to dl households, but more recently targeted to 
the most needy. 

About 26,000 metric tons of cereals, 10,008 tons of pulses, and 21 ,COO tons of oil 
have been distributed by WFP done since the beginning of the crisis. Nutritional 
assessments suggest that the level of malnutrition is not much different than it was 
previous to the war. Food aid helped keep malnutrition levels lower than they might 
have been. 

The rehabilitation of rudimentary seed multiplication and testing fields at the principal 
agriculture research stations has helped ensure the replenishment of Rwanda's original 
agricultural genetic stock. 

The fust season of seeds and tools distribution was plagued by delays in funding and 
by poor qdity,  and poorly adapted seeds. The former resulted in late planting, and both led 
to sub-optimal yields. With greater local purchase of seed, and with the benefit of the fust 
season's experience, the second season was more successful. While the coordination of food 
and agriculture interventions appears to have been a modd of efficiency, there was some 
confusion when it came to allocating regions of responsibility. In one zone, at least, an 
entire commrlne, one that had substantial devastation from the war, was completely by- 
passed, simply missed, by seeds and tools distribution. 

15. Food:for-work programs were strongly objected to by one of the food aid donors out 
of concern for the market effects such programs might have. There was also concern about 
the reduced incentive effect of such programs when done in a context of general distribution. 
Food-for-work as salary supplements to government workers was especially disliked by some 
donors, and has to a large extent been discontinued. Rwandese officials question the premise 
that seed multiplication should occur outside the country. Although the rationale for the 
Seeds of Hope approach is good enough and understandable--maintain the Rwandese 
agriculture gene pool where it is relatively safe- it is based on the premise of continued 
conflict, which is naturally resented by the new government. 



16. It is important to recognize that programs for the distribution of seeds and tools ~ l s  
well as of food aid might become the prisonerg of thcir own success, thereby contributing to 
a sense of depcnclcncy on the part of recipients, There is little rationale to continue general 
distribution of seeds and tools or food aid into tho third season, yet it is likely that there will 
be great pressure to do so. There is a rcal risk that the Ministry of Agriculture will fall into 
the trap of paternalism while farmers slip into a state of dependency. 

Health Sector 

17. The health sector in Rwanda was completely shattered during the crisis, The 
government lost 80 to 85 percent of its skilled staff, who were either killed or fled to 
neighboring countries. Although the destruction of durable structures was surprisingly 
minimal, medicine stocks and equipments were lootcd and vandalized. Initial international 
emergency assistance in the health sector played a crucial role in saving fives and preventing 
disease outbreak. Since then, medical assistance has played a crucial role in rehabilitating 
medical centers, supporting and training health personnel, supplying medicines and 
equipments, reviving national health programs, and assisting the government in assessing 
needs and formulating a coherent national policy. 

18. UNICEF, UNHCR, WHO, MSF (France, Belgian, Holland, Switzerland and Spain), 
the Belgian Red Cross and CARITAS Internationalis are among me larger international actors 
operating in the health sector, while numerous smaller NGOs, about 55 altogether, are 
working with the government to restore rural health care services throughout the country. 
Although not without problems and friction, a reasonably good working relationship has 
developed between GOR and most NGOS, which augurs well for future collaborative . 
partnershiys. Neverthcless, the government is almost totally dependent on international 
support for rehabilitation and recurrent costs. In addition, UN agencies and NGOs support 
programmatic activities and continue to cover a high percentage of salary costs. 

19. As a result of the international assistance and emerging partnership between GOR and 
NGOs, significant progress has been made in the h d t h  sector. Examples are: 

0 350 dispensaries and other health centers country-wide have been reactivated. 
Eighty-five percent of the facilities are now considered functional and about 50% of 
the established health posts have been filled. 

30 out of 31 district hospitals are now open and operating, of which about one-half 
are administered under direct control 'or sponsorship of NGOs. 

STD/HIV prevention programs are resuming operations through the USAID-supported 
AIDSCAP project, WHO and UNICEF AIDS prevention programs and support to the 
National AIDS Program. These are facilitated by the assurance of a safe blood 
supply with assistance from the Belgian Red Cross. 

- 



UNFPA, WHO and UNICEF arc contributing to National Maternal and Child Health\ 
Family Planning programs through the rehabilitation of health facilities, provision of 
equipment and medical supplies and technical nusistance. 

The 00R with support from UMCEF and numerous NOOs have re-established the 
National Expanded Program of Immunization @PI) and assured the cold chain 
throughout the country. 

20. A degree of normalcy has been restored in the health sector. Most of the population 
now has access to basic and r e f e d  l~talth services through the NOO-supported health care 
network. It is difficult to ascertain the number of the people who havc actually used these 
facilities, but their number'must run into hundreds of thousands. Moreover, outbreaks of 
epidemicg after the civil war havc been prevented as a result of timely interventions. The 
institutional capacity of the Ministry of Health is slowly being rehabilitated. All this would 
not have been accomplished but for the international assistance. 

.: 

21. International relief interventions in the health sector were not without their 
shortcomings. From the onset, the crisis in Rwanda was s e n  as a medical emergency. 
Therefore, in the absence of adequate coordination or control, Rwanda was flooded with 
health and medical NGOs which brought with them a wide range of skills, ability and 
experience. While some of the more established NGOs performed well in addressing 
emergency and rehabilitation needs, others were inappropriate, inexperienced and 
unprofessional. Poor NGO performance was a disservice to Rwandese, hurt the relief 
coordination effort and reflected poorly on the NGO community image across the board. 
Another weakness in relief interventions was the lack of adequate needs assessments of the - 
targeted beneficiaries, which resultad in NaOs implementing programs according to their ' 

own objectives, agendas and standards, without propr consultation or involvement of 
Rwandese authorities, professionals or communities. There was widespread duplication of 
efforts among the providers with often more than one NGO providing the same services to 
the same population. Not surprisingly, while some geographical areas were saturated others 
were left in dire need. Finally, as was the case with many sectors, international assistance 
was largely channelled through NGOs without adequately accounting for the need to 
simultaneously develop and reinforce the government's own institutional capacities. 

Vulnerable Groups 

Unaccompanied Children 

22. Children have been probably the worst victims of genocide. It is estimated that among 
the survivors of the genocide almost all (91 %) have experienced a death in the immediate 
family, half of whom (42%) have lost both parents (42%): 65% of children surveyed 
witnessed kllllngs . . nr m ~ ~ 4 8 9 3 , c ~ l w r ~ &  

Moreover, there are more than 95,000 separated or orphaned Rwandese children. 



23. International agencies have been ~uccwsful in registering only about half of tho 
children in official unaccompanied centers. 

T h e  are currently some 22,000 children living in 93 unaccompanied children 
centers, 12,000 of whom are in Rwanda iuld rest in rcfugec airrip centers. As of 
April 10, 1995 a total of 8,500 kids inside and outside Rwanda have been reunited 
with their familiw through joint efforts of international agencies. 

Childrcn throughout Rwanda have been severely traumatized. UNICEF and 
international NOOs have begun to address the problem through education, mass 
media, and training of social workers (1,649 community-based social agents trained in 
trauma identification and alleviation techniques). 

@ International agencies, particularly UNICEF, UNHCR and SCF (U.K. and US.) are 
now struggling with extremely complicated, multi-layered, long-term issues of foster 
care, adoption and institutional capacity building in the communitia involved. 
Donors and funding agencies have been unacceptably slow in releasing long-term 
funding for this sector. 

24. International emergency physical and psychological interventions in the 
unaccompanied children sector were critical in saving the lives and health (physical md 
emotional) of thousands of victimized children and by extension their communities. However, 
two shortcomings of international interventions cannot be ignored. First, coordination in the 
unaccompanied children activities has been extremely poor, lacking both a strong lead agency 
to act as ff le coordinating body and acceptable levels of NGO administration and management 

- skills. One year into the intervention and basic management tools such as unaccompanied 
children center and foster care criteria, standardization of practices, monitoring and follow- 
up and policing polices are weak and unclear or simply non-existent. Second, international 
NGOs have failed to adequately support the capacity-building of local NGOs in  order to 
begin the transfer of technical, management and operational .authority to indigeirous . a 

institutions. Such actions should have instituted immediately after emerging from the initial 
emergency phase to ensure a smooth hand-over of responsibility. 

25. The creation of unaccompanied children centers was a short-term, emergency . 
intervention .not a long-term solution and the transition from emergency to rehabilitation in 
this sector has been particularly painful and difficult. Relief interventions that address the 
needs of unaccompanied children are by far the most socially problematic, logistically 
difficult and ,resource intensive and Rwanda is a striking example of the best and the worst. 

tance to Women Victims 

26. Rwanda is a nation of widows, separated and orphaned children, and young single 
parents. The country's population is now estimated to be at least 60% female of which 30% 
are ss - I A ' 



to cope with the unwmted births of ths children of their family's killers and torturers. In 
mmy cases, they are also I.HV positive. In addition to losing their spouses and children, 
most of tha survivors of genocide have lost their belongings and homes. Tha plight of tho 
women survivors is unimaginable. 

27. Despite tha maglnitude of the: problem, no mqjor national programs have been 
launched by international relief agencies or the GOR, which specifically address the unique 
emotional and physical ncods of women vlctima of the genocide, However, women victims 
are covered by numerous initiatives that are designed t provide m i d  services and economic 
support to all vulnerable groups in the community. 

28. Under misting Rwanda law, property passes through male members of household, 
consequently widows and orphaned daughters risk losing their property to brothers-in-law or 
the d d  husband's relatives, There is an urgent need to revise and reinterpret tho 
judicial guidelines and interpretations of laws pertaining to property of women. Thc 
Wstr ies  of Family and Rehabilitation support advocacy effosts on behalf of women, and 
SCF/UK, SCFWS, UNHCR and UNICEF are providing funds for legal assistance so that 
affected women could uphold their rights. 

Eduatlon System 

29. The infrastructure for education was heavily damaged during the civil war and the 
system's human resources were decimated through massacres and aodus. Unfortunately, , 

international aid for rehabilitation has been quite modest, partly because educational activi,ties 
are usually not considered lifesaving emergency needs. Even hen, the over-all contribution 
of international assistance to primary education has not been insignificant. 

The most useful relief assistance in the education sector was the WFP Food Support 
Program which was basically a food-for-work program that targeted teachers. . , 
Implemented in partnership with WGOs (CRS, ICRC, ADRA, CARITAS, CARE), 
WFP provided food as in-kind payment to some 19,000 primary school teachers 
across the country. The program is currently being phased-out and is expected to end 
in June 1995 as the government resumes salary payments through the civil service 
budget. 

The UNICEF-UNESCO initiated the "Teacher Emergency Package" PEP) program 
in August 1994. By December 1994 the program had distributed 9,000 TEPs, or 
"School in a Box" kits throughout the country, reaching an estimated 7,00,000 school 
children and training over 3,000 teachers in the use of TEPs. The Rwanda TEP , 

program was designed to serve as a 4 to 5 month bridging program that provided 
teachers and school children immediate psychological and social support until more 
formal education activities could be organized. - - - - --- - - 



A joint UMCEF-UMCO program is addrcqsfng rchabilltatlan of tho ducatlon 
sector through school repairs, provision of education equipment, materials and the 
replacement af textboola, support of a national tachcrr trdning center (CNm), md 
technical assistance to MINIPRISEC, but progress in devaloping and funding activities 
is very slow. UNICBF-UNESCO are also working with the Ministries of Family, 
Labor and Youth to s t  up a variety of non-formal ducation and literacy programs, 

Other donon and NOQs have also provided limited assistance and inpuu in the 
education sector: The EU and Belgfan Uovcrnment have helped finance ,salary 
payments for the period November 1994 - February 1995 through =lease of old 
counterpart funds. UNHCR is concentrating on small-scale schocl structklre repairs,' 
Numerous international NGOs have assisted in small-scale rehabilitation and repair to 
schools in localized areas as part of broader community rehabilitation efforts, but few 
have any large-scale programs in primary education. 

30. There is a general agrqement among teachers, administrators and government officials 
in Rwanda that WFP program had a significant effect on restoring primary education system 
in the country. It enabled the resource-starved OOR to reapen the primary schools as early 
as September 1994. However, no such consensus exists about the impact of the TEP 
program. Many Rwandese educators question the program's substance and coverage. They 
suggest the package is neither appropriate nor useful for p r i ~ b y  school students. Most 
primary schools re-opened with an extremely high enrollment in the first and second grade 
age group (about 50% of the total pupil population registered in these two grades), 
consequently TEP distribution was concentrated in these first two grades only. Despite these 
shortcomings, the TEP program has provided to communities basic tools with which they . 
could begin to re-establish a degree of normalcy in their shattered lives. 

31. Rehabilitation of Rwanda's education sector is essential for promoting a stable 
transition from emergency to recovery. Through "intelligentn assistance the current window 
of opportunity can be exploited to push cumculum reform and widen school accessibility. 
Despite the critical and widely recognized need to develop human resource capacity iri the 
education sector, practically no international assistance has been given for basic needs 
assessmen&, intensive short-term teacher training, civic education, or human rights 
cumculum development and implementation. 

32. Special educational programs are needed for the children who survived genocide and 
experienced severe trauma and loss. Such children, for the most part, live in isolated mral 
areas. They are extremely vulnerable and are at risk of being further marginalized by 
recently returned "old refugeesw who tend to be economically more advantaged and .live 
primarily in urban centers where the school systems are undoubtedly better. 

Human Rights and the Administration of Justice 



international community ' h a  supported three mqjor initiatlvu: tho estabtiahment of an 
international tribunal to prosecute the persons mpndble for the genodde, the stationing of 
human righta monitors in the country, and the rebuilding of the durrraged judicial 'system. 

34, The ICTR was established by the UN Security Council on 8 November 1994. It is to 
consist of 11 judges, including 6 trial judges and 5 appeals judges. The ICTR and the 
International Tribunal for thd Former Y~goslavia will share an appcals chamber, Located at 
The Hague. The same prosecutor wlll serve both Tribunals. The ICTR has its seat in Amha, 
Tanzania, however, it is authorized to conduct proceedings at other locatbns. 

35. The ICTR will focus its prosecutions on those persons responsible for planning and 
organizing the massacra of April-July 1994, Tribunal prosecutors cxpcct that as many as 
400 persons might fall into this category. Many of the persons sought by the Tribunal wtld 
likely be located in countrks outside ~f Rwanda. Thus, it is important that the Tribunal 
receives the cooperation of states in which o suspect is located. The Tribunal's success will, 
in large measure, depend on the willingness of states to surrender and transfer to the 
Tribunal persons who have been indictad. 

36. Although six months have passed sin= the establishment of the Tribunal, its presence 
in Rwanda has b a n  almost imperceptible. In midoMay 1995, the prosecutor's office was 
staffed by six persons, including the chief prosecutor for b ~ t h  the ICTR and the ICTFY. 
Reports indicate, however, that the prosecutor's ofticc: in Kigali is rarely occupied. . . .. .. . 
Moreover, the Security Council has not yet named the Tribunal's judges. . 
37. Delay in commencing the Tribunal's operations has seriously eroded confidence in the 
international community's commitment to pursuhg those who arc believed to have committed 
violations of international humanitarian law. The practical effects of dclay may also be 
substantial. Physical evidence may be lost or destroyed, for example, and witnesses more 
difficult to locate. In addition, those who committed crimes and fled have had further 
opportunity to conceal assets that might eventually be used to compensate victims. 

38. Remembering that the ICTR is meant to, be an integral paat of an overall effdrt to 
bring justice to, and eliminate impunity in  Rwanda, the international community must keep in 
mind the possibility that the trials might be seen by many of the Hutu majority, specifically 
those in refugee camps, as little more tban the organized revenge of the victors. This 
outcome is especially lilcely if perpetrators of crimes against humanity by the Burundi army 
and power elite go unpunished. If the war crimes tribunal proceeds without adequate . 

understanding of regional Hutu sensibilities it'might contribute to a worsening of relations, 
the exact opposite: of the intended outcome. 



39. The United Nations klumm  right^ Field Operation is the flrst such undewng under 
the auspices of the newly established office of the Hgh Commissior~ar for Human Nghts. 
The operadon consists of ahtea units: the Monitoring Unit, the Technical Coopratton Unit, 
and the Legal Analysis and Cch~pemtion Unit. Only the first two, howovcr, appear to be fully 
functional. Donor support of the operation h a  so fat totaled approximately $ U.S.4 million. 
The operation's mandate is fourfold: (1) to investigate violations of humm rights in support 
of the Spacial Rapporteur and the Commission of Experts; (2) to monitor the ongoing human 
rights situation; (3) to cwperate with intcmatlond agencics in facilitating the return of the 
refugtw; and (4) to implement human rights programs, particularly in the ma of the 
administration of justica . 
40. By d l  accounts, the field operation has been a failure. It suffered lengthy delays in 
deploying the field officers and problems in making logistical mgemetrts,  Field officers 
initially received no training, and little or no apparent effort was made to match thc persons 
who were recruited with needed skills. Field officers have been accused of ignoring the 
plight of victims of genecidc. Instead, it is alleged, their efforts have focused on refugees, 
many of whom participated in the massacre. On the other hand, field officers have been also 
criticized for dealing ineffectively with abases by the current ~overnment. In tewiews with 
Rwandese indicate that the field operation has been largely irrelevant to their perceived 
needs. It h a  satisfied almost no one. 

41. The problems experimced by the field operation are due to its broad and somewhat 
,ambiguous mandate, as well as to its leadership, which lacks experience in human nghtse'and 
in other relevant substantive areas, such as criminal justice administration. W l e  some .. 
improvements have been made in the programs' operations in recent wela  (for example, a 
new training program initiated and attempts are being made to reorient the field 
operation) substantial harm was done to the program's credibility because of the early 
criticisms. It is doubtful that the field operation can regain s~fficient credibility to be 
effective in the near future. 

he Jud~c~al Svsteq 
. . 

42. During the civil war last year, Rwanda's judicial system, like much of the country's 
governmental in frzstructure, virtually collapsed. A lack of prosecutors, j udgw , skilled 
investigative personnel and defense counsel, as well as a dearth of equipment and tm7+\ort, 
not to mention fear of the consequences of action, has paralyzed the system. There is 
widespread recognition that rebuilding the country's judicial system is essential to national 
reconstruction and rehabilitation efforts. It is needed to ensure that the perpetuators of 
genocide are prosecuted, the survivors of genocide regain a sense of justice, and 40,000 

' 

detainees accused of participating in genocide receive a Fair trial. Above all, a fair and 
effective judicial system is required to prevent human rights abuses that have afflicted 

-- -- 



43. Intornational agencies have supported modest projects to assess justice system needs, 
to provide equipment and supplieu, and to undertake training programs for judicial system 
personnl :!. Some examples are: 

Citizen's Network, a 8elguim-based NOO, for example, mined 150 IPS'S (inspectors 
do police judiciaire) between January and March 1995. Another 120 PJ'S and 30 
m y  pcrfionnel entered a training program in April designed to increase skills relating 
to crime scene investigation, interviewing witnesses, and similar investigative 
techniques. 

The United States Government has provided approximately $1.4 million in supplies 
and quipment, and has mnarked over $ 2 million more for justice system needs. .. .. 
The European Union and the Belguim and Canadian governments have provided 
salary support to the Ministry of Justice, and several nations have provided short-term 
technical assistance to the Ministry. FWhermore, the governments of Swimrland and 
Norway are providing assistance in the repair of court facilities. 

Most observers agree that the international assistance has been too littlc and too late. 
While these projects h a 6  resulted in some benefits, they have not appreciably improved the 
cap~bility of the Rwandese judicial system to function effectively. Much more concerted 
international assistance is necessary to build its institutional capacity. 

45. 'Che delay in the trial of the people accused of genocide is causing some concern , 

among the intematiod community. The failure ro move forward, however, iu not endrely- 
the result of a logistical auagmirc. The judicial prwcss is stalled partly because the 
Government of Rwanda has not yet resolved several threshold issues. These issues include: 
1.) Wiil foreign judges be authorized to participate, and if so, in what capacity? 2.) What 
law- international. or domestic- is to be applied ? In order to gather evidence to prove the 
derccnts of a crime, the investigator must h o w  what crime is being investigated; the 
elements of the crime of murder, for example, are different t h u  those for genocide; 3.) Will 
foreign lawyers be permitted to rcpremt defendants, and if so, under what rules of 
procedure? ir; qddition , before judicial vacancies can be filed the Government of Rwanda , 

must constitute h e  Supreme Court and the Conseil National de la Maestrature. The latter 
has the responsibility for appointing judges to all levels of the judicial syskm. 

46. There is also a growing recognition that prosecutors are unlikely to go forward until 
they receive clear instructions from higher-ranking officials. In addition, the role that the 
military is performing within the criminal justice system has caused concern. Prosecutors in .. 
some prefects, for example, have been required to obtain the RPA's (Rwanda Patriotic 
Army's) permission before dismissing cases. The recent departure of the chief prosecutor of 
Kigali, who alledged interference by the RPA, also raises concerns over the di rection, or 
lack of direction, of prosecutorial policies. - 

-- - 



47, Previous assistanca has Iugcly focused on Rwandds judicial system n d s ,  cis well as 
on administrative and logistical obstaclcs to "restarthg"it, Howcvcr, a new donor strategy is 
needed to addrms obstaclcs that are political, rnthcr than administrative or organizational, in 
nature. 

Rciurn of Refugees and Internally Displaced Petrsons (LDP) 

48. The civil war that began on April 7, 1994 pr~ipitated the f l d  of over 2 million 
Rwandese into neighboring countries. Betwecn April 28 md 29 alone, an estimated 250,000 
pwple sought asylum in Tanzania in the then-largest refugee flow in UNHCR history. By 
the end of April, more than 1.3  mil::^ people had fled their homes. In the three months that 
fdlowed, even these figures were surpassed by an "exodus of biblical proportions:" At the 
height of the movement, 1.2 million people crossed the Zaire border into North Kivu in four 
days, another one million fled toward the French Zone in southwest Rwanda, 200,000 
crossed into Bukavu, Zaire and 140,000 into Burundi. By July 18 when the war ofkially 
ended, an estimated 30 gm~cent of the Rwandese population had either died or fld the 
country. 

49. Two general observations rn be made about the singularity of the Rwandese 
situation, besides its enormity. First, the refugee caseload is unconventional in that despite 
the sweep of RPF across the country, the exodus was not the result of persecution, but was 
orchestrated by the same kadership that planned and implemented the genocide. As a result, * 

many of the refugees were involved in killing - directly or indirectly. Second, the camp 
structure reflected those of the communes. Although generally considered the most desirable 
means for meeting the camp population's needs, working with the camp leaders in this case 

- meant empowering hardline elements from the former government and military. In an effort 
to be as efficient as possible under the extreme circumstances, relief organizations merely" 
reinforced the leaders' hold on the populacon by using the local leadership in the traditional 
participatory method of distribution. As a result, intimidatison became a powerful weapon in 
retaining refugees in canps. 

50. The first phase of repatriation, from August to early September typified a ricochet 
return, enhanced by the high refugee camp mortality rates and the absence of acute conflict 
inside Rwanda. Phase two, September to November, was characterized by high levels of 
suspicion of. GOR intentions, tremendous intimidation in both refugee and IDP camps and 
stabilization of camp operations. Return during this phase was haphazard, risky and 
minimal. Phase three, November to February, was consequently marked by higher rates of 
repatriation from all the neighboring countries and reduction in violence in the Zaire camps. 
The fourth and current phase began after several thousand newly returned IDPs found high 
levels of insecurity in their home communes and subsequently went back to the camps. This 
corresponded with increased arrests, growing animosity between UNAMIR and the KPA, 
uncertain human rights information, and indefinite delays in prosecuting war criminals. The 
abrupt closure of the IDP camps and the ensuing April massacre at Kibeho virtually 
demolished any hope of refugee repatriation, solidifying the leadership's hold in =re and 

- - 



Tanzania. I 
51. During phase one, relief agencies provided waystations, transportation, and food 
baskets to returning refugees, while others offered assistance in tho home communes. 
Information campaigns were virtually non-cxistent in the Zah  camps and minimal in the 
IDP camps. UNHCR's response to the Oersony Report was to halt all repatriation assistance 
during phase two, although IOM continued ta provide transportation between Oisenyi and 
Kigali, and was inordinately preoccupied with the transport of old case load returnees. The 
waystations remaifled largely in place, though hardly utilized. Donor assistance to camps an 
both sides of the border was profound. Throughout this period, however, relief agencies 
inside the country rehabilitated health centers, qnstructed water systems and distributed 
seeds and tools prior to the planting season to encourage return. During phase three, the 
international community renewed efforts to promote repatriation, including launching 
Operation Retour for the IDP camps in southwest Rwanda. It entailed offering assishnce via 
Open Relief Centers in the home communes, information campaigns in the camps, and 
transportation. Initially quite successful, it quickly petered out, partly as a result of 
inadequate human rights monitoring in the communes and ineffective coordination between 
the GOR and the relief community. 

52. Donor action during phase four was split between the agencies who insisted on 
humanitarian support of internally displaced persons, and those trying to work closely with 
fie GOR in closing the camps. Ultimately, collective inaction resulted in the GOR forcing 
the closures, concluding in the Kibcho incident. It also propelled the intemational 
community to confront the political realities of post-genocide Rwanda, and the primacy of 
national security interests in the calculus of the government. In the mean time, donors 
continue to provide, one million dollars a day of assistmce to the refugee camps. A stalemate 
has ensued, in which continued international support and political inertia will likely result in 
renewed war. 

53. Several limitations of the international efforts for repatriation are quite obvious. First, 
the international community ignored the political and contextual realilies of Rwanda, focusing 
instead on standard operational issues in refugee assistance. The refugee-centered approach 
led to the creation of disincentives to repatriation and the perception within the GOR that the 
international community is not politically neutral in the conflict. Second, the international 
community has failed to comprehend the enormity of the psycho-social effects of genocide on 
the psyche of the minority community. Genocide has re-defined its worldview. Third, the 
human rights programs have failed to give a sense of security to the refugees and IDPs who 
have returned or were planning to return. Fourth, the international community has yet to 
come to terms with the necessity to address the political and economic sustainability of the 
camps. Regional insecurity, donor fatigue and the arming of the camps make their 
continuation both unrealistic and undesirable. Finally, international agencies have failed to 
examine the question whether repatriation id'the most durable solution given the political and 
economic -&Rwanda_ -- 



Psycho-Soclal Healing 

54. The destruction of the cultural and social foundations of organized life in Rwanda was 
swift, extensive and profound during the politically-mova massacres, genocide and ' 

ensuing civil war. Ncarly forty percent of its population was uprooted, hundrds of thousands , 

families lost one of their adults, and over two hundred thousand children were separated 
' 

from their parents. Cornmunitla were devastated ,and the very fabric of social life was , ,  

destroyed. The _tact that neighbors indiscriminately MI1& each other destroyed essential trust , 

among the ptwple. Undoubtedly, these events have affoctd the psyche of the whole ' 

population. Some goups such a3 unammpmied children are relatively visible as "victims of I 

violence," whereas others such as women, who make up the majority of survivors, are less 
apparent. The term 'victim,' however, can apply as well ta those who were forced to kill, as 
to those who sumived. It should also be applied to those ivho, at great risk to their own . O '  

lives protected the primary targets of the masmcres. 

55. Because of the urgent needs of economic and political reconstruction, relatively little 
attention has been given to the problem of psycho-social healing. However, several agencies 
have begun to address the issues. The examples include: 

e UNICEF and several NGOs provide training for primary care givers of the 4 million 
Rwandese children, including foster parents, m i d  workers, unaccompanied children 
center staff, teachers, health care workers, religious educators and widows' 
associations in the nature and causes of trauma, recognizing the signs, and various 
approaches to healhg. :,, 

" 

UNICEF's "Education for Peace Programme" in the primary schools is promoting 
peace education by substituting stereotyping and biased messages in the cumculum 

' for those promoting peaceful coexistence and tolerance. In collaboration with the 
Ministry of Education, they are training teachers in conducting coopemive 
classrooms, dealing with traumatized children, and integrating discussions an peace 
and human rights across the disciplines. 

Several NGOs, mostly religious organizations, have attempted to bring together 
various elements of the community in workshops and dialogues. Religious 
organizations have held discussions and conferences among themselves, in efforts to 
heal the deep divide that splits the churches and crosses ecumenical lies.  

56. Beyond the introduction of psychological techniques for recognizing and treating 
trauma, the donor community's efforts to help diminish the personal and collective anguish . . 
of war have been largely ineffective. The church's role in the genocide is very much a 
contentious point that serves to impede its traditional function in helping to reconcile 
opponents. The dep:k of the wounds are themselves formidable, the understanding of the . 

roots and pathology of genocide nearly nonexistent, and the ability of expatriates to 



comprehend the events that took place here between April and July incomplete. It is 
therefore extremely difocult for donors to help in the healing proccss. What is most needed, 
understanding and empathy, is what is least likely to be given. 

57. Furthermore, as long as the threat of repeat vlolerm remains in the form of over two 
million people living outside Rwanda's borders, the healing p r m s  can not significantly 
penetrate the fear. There is evidence of rising anger among many members of the population 
aimed at each other, specific organizations and the international community in general., .: 

Some of the latter comes from a sense of abandonment during their time of need, and a 
resulting mistrust in the intentions of the donors. !: ; , '  

Outstanding Issues 

58. A number of outstanding issues, which cut across all sectors of international 
assistance, are briefly mentioned below. These are esmtially complex issues which involve 
major policy choices on the part of the. international cdmmunity. 

59. a The first outstanding issue, which often overshadows others, concerns how the 
international community should allocate i t .  resources between the needs of the country and of 
the refugee populations. As indicated earlier, a greater part of international assistance has 
been expended on refugee camps than on the rehabilitation and reconstruction of the country. 
Many observers believe that the disproportionate allocation is having many adverse 
consequences. It has given an impression to GOR that the internatjonal community is more 
concerned about the welfare of the refugees, who include the perpetu~tors of genocide, than 
about the plight of survivors. This widely shared perception has undermined donor's 
influence on the policies and programs of OOR. Moreover, in the zero-sum game of 
international assistance, any expenditure on the refugees often means that the corresponding . 
amount is not available for the pressing needs of the majority of the population. 

60. Above all; these observers contend that a drastic diversion of resources from refugees 
camps to development will facilitate the return of refugees in two ways. First, improvements 
in the economic and security situation in the country-side could induce a relatively high 
proportion of the refugees who are innocent and want to return to their homes. Second, a 
corresponding decline in the availability of resources to the camps could erode the influence 
of the present leadership in the camps, which has terrorized camp populations and often 
prevented people from returning to their communities. Although given the complexities of 
repatriation the last argument may sound simplistic, it is not without foundation. 

61. In sharp contrast, many relief agencies argue that m y  drastic cutsin assistance to 
refugee camps is not politically and morally justifiable saying that it would bring 
unimaginable suffering to the old, women, children and other vulnerable - --- grous. Moreover, 
shee-idesperatiin may further rid camp l&& to engage into military adventures causing 



mawive destruction nnd political instability. 

62. Within weeks after the collapse of the previous regimc, hundreds of NCiOs came to 
Rwanda and its neighboring countries to deliver humanitarian assistance. Despite many 
shortcomings, they have provided invaluable assistance in establishing and maintaining 
delivergr of essential social serv1ces, caring for rcfugecs and internally displace4 persons and 
reaching out to vulnerable groups in the countryside. Some of the emergency organizations 
have been replaced with development NQOs, it is estimated that about 130 NO08 are still 
operating in the country. The unfortunate consequence, is an abundance of inexperienced but 
well-intentional individuals without the knowledge or the skills to provide appropriate, well- 
placed and integtated assistance. An overwhelming majority of observers commented on the 
gravity of such a lack of regulationa and the ensuing damages. 

63. While some tensions always existed between GOR and NGOs, they have become 
more visible and serious now. This is hardly surprising. During the acute crisis, NGOs 
enjoyed unprecedented freedom and access. They formulated their own strategies and 
activities based on their perceptions of the needs of beneficiaries and their capacities and 
mandates. The fragile GOR was hardly in a position to exercise any control. But as it began 
consolidating its position, it started asserting its authority over NCiOs. It insisted that they 
work within the framework of its priorities and procedures. GOR nov requires that 
they register themselves with the Ministry af Rehabilitation and formulate their programs in 
consultation with the concerned ministries. While most NGOs have submitted their 
applications for registration (88 have been actually registered) and are working within the 
guidelines established by GOR, many are still resisting the new requirements. 

64. The vast resources at the command of the NGO community are at the heart of the 
problem. NGOs, often funded by donor agencies, are able to design and implement their 
programs, while the GOR has no funds to pay salaries of its employees. On a more mundane 
plane, NGOs tend to enjoy excellent office and transport hcilities. In contrast, many : 
government officials are still struggling to have basic furniture, telephones, typewriters and 
in many cases, even paper. Obviously, some resent'the presence of NGOs. The situation has 
been further aggravated by two additional factors. First, many NGOs have inadvertently 
lured experienced staff from the GOR by offering higher salaries and fringe benefits thereby 
further undermining institutional capabilities of line ministries. Unaware, some have even 
created parallel structures in the field. Second, because the senior staff of NGOs have 
generally come from Europe and North America, a relatively large expatriate community has 
emerged in Kigali, whose affluent life-style arouses understandable envy among the local 
elites. 

65. There are some encouraging developments, however. In some ministries such as 
agriculture, a working partnership has emerged between the ministry and the concerned 
NGOs. Such partnership is also evolving in the case of health and education ministries. 



Many NOOs are rcducing their operations md expatriata staff, incrcirsing training 
opportunities for indigenous staff and implementing capacity building mcasurcs, It appears 
that established NOOs with professional staff am earnestly trying to adjust to the new 
realities, aOR also seems more appreciative of the contributions of NUOs and the levcrage 
they have with the donor agencies. 

66. Three critical issues arise: about t'. .4ationship between relief and development 
assistance in Rwanda. The first concerns the time frame for mobilization of rksources. 
During the emergency, international agencies followed rapid procedures for delivering their 
assistance. Their response was both instant and intense. Unfortunately, the case: of 
development assistance is quite different. Under normal conditions, one to two years are 
needed to design, appraise and approve a project. Therefore, much of the pledged assistance, 
even if the pledges are honored by the donors, may take years before it materializes. This 
delay will undoubtedly create problcms for the resource-starved GOR. 

67. The sustainability of social welfare programs initiated during the crisis is yet another 
issue that needs to be examined. Such programs have been providing free essential sewices 
to the needy populations. For example,, m~dical dispensaries in the country-side either do not 
charge patients any fae for consultation or medicines, or charge only a nominal fee. 
Obviously such programs cannot be sustained over time by GOR without developing cost 
sharing med~anisms. However, one doubts that users fees will be politically feasible in 
immediate future. 

68. The last issue concerns the structural dependence of the country on external 
assistance. In the past, international donors have been quite generous to Rwanda. On an 
average, the country received about $200 million per annum, which enabled GOR to initiate 
and implement its development programs. The country needs are now more urgent and 
severe than in the past. But the prospects of long-term, massive development assistance look 
bleak given donor's fatigue. And because of its high population density, semi-subsistence 
agricultural economy and politid instability, Rwanda is 'not likely to become economidly 
self-sufficietlt in the near future. 

Alternatives to the Existing Camp S ~ B  

69. Most observers agree that the majority (7'1 the refugees who fled to neighboring 
countries are not likely to return, at least within the time ,pan of five to seven years, if not 
more, There are obvious reasons. Because of the general perception, reinforced by the camp 
leadership, that the security situation in Rwanda is precarious and there is an imminent threat 
to the lives and properties of those who would return, most of the refugees are not eager to 
return. The hostile reaction to returnees in many communes, isolated cases of violence 
against them, large number of arrests, and - the - recent-evgtgin Kibeho have merely 
reinforced the sense of insecurity. Moreover, to the extent the community level structures of 
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Rwanda have been reproduced in the refugees camps, most of the rofugees do not feel the 
kind of alienation which oftcn charactedzcs refugees in host societies. In addition, tho 
prescnt camp leadership l~as followed a strategy of intimidation, including rapo und Idlling, 
agdinst those who had expressed sl dwiro to return, And above all, there lu the brutal fact 
that bctwccn 10 to 20 percent of the refugees had been active participants in genocidc and 
might face punishment on their return. 

70. The problem arises because the refugee camps cannot be long sustained for both 
economic and political reasons, The international community is spending between half to one 
million dollars every day to keep these camps, As mentioned elsewhere, both donor agencies 
and GOR concede that these resources be better spent on improving the economic and 
political situation in the cauntry, which will have a more positive impact on the present 
crisis. Moreover, thc camps, particularly in Goma, are acquiring armament from friendly 
quarters and are preparing for future military conflict. There is a real danger that without an 
aprupt halt to the support and continuation of the external military build-up, civil war may 
empt again plunging the region into utter chaos and ruin, 

I 

71. The critical issue then is: What are the realistic alternatives to these camps which are 
located close to Rwandese borders? Many proposals have been made which range from 
moving the camp sites to distant areas in the host countries to the sudden closure of the 
camps. Issues of mandates, refugee law, moral responsibility, funding ~ n d  political 
sovereignty are all serious considerations. 

-tives on the P r o w o n  of Human R a  

72. In responding to the human rights crisis in Rwanda, the international community has - 
relied largely on the establishment and strengthening of formal legal mechanisms. The 
establishment of the International Tribunal and the development of an effective national 
administration of justice, for example, emphasize tfi? protection of human rights through the 
enforcement of international and domestic criminal laws. The HRFQR has fooused on the 
monitoring and reporting of violations of principles contained in various international 
agreements, such as the U.N. Charter and the International Covenant of Civil and Political 
Rights, This approach stems from the definition of human rights law as dealing with the 
protection a d  of individuals and groups against violations of specific guaranteed rights by 
governments. 

73. Another approach, which has been largely ignored, would focus on the need to 
incorporate human rights norms into the fabric of civil society. Such an approach, for 
example, would emphasize integrating respect for human rights into community rehabilitation 
efforts. Equal access to health care and human services, for instance,.would become an 
integral component of projects designed to reconstruct the health care and social services 
sector. Respect for minority rights and tolerance of differing viewpoints, as well as non- 
violent dispute resolution, could be incorporated into educational cumcula. The development 
of autonomous institutions and the establishment of sysrems of accountability, at the local and 
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national levels, are also m a s  of promoting human rights. 

74. The latter tlpproach views human dghu broadly, and emphasizes tho need to establish 
thc basis for the rule af law. It focuses on institutionalizing norms and developing a civic 
culture; activities that are seen by some observers as preconditions to establishing a polity 
that effcctivcly protects human righb, In any case, the two approaches are not mutually 
exclusive, Both strategies can contribute to thc promotion of human rights in the context of 
national reconstruction and rehabilitation efforts. It is essentially 'a question of emphasis. 

75. A s  mentioned earlier, there are no national strategy and relief programs targeted to 
the specific emotional and economic needs of women victims of the genocide. They are ' 

trsually treated just like other vulnerable women. Such an approach has been followed for 
two practical considerations. First, international relief agencies find it both difficult and time 
consuming to identify women victims at the community level and to target assistance to 
them. Second, and perhaps more importantly, many relief agencies believe that to target the 
women victims could aggravate tensions between the two ethnic groups. Vulnerable women 
populations, who are not the victims of the genocide, might feel resentful against'the victinis, 
most of whom come from the minority ethnic group. 

76. Many question the present approach on several grorwds. First, the genocide victims 
have some unique emotional needs as they have uridergone severe psychological trauma, in 
addition to sufferings from physical hardships. Moreover, many women were raped and 
became pregnant, and have to face the problem of unwanted children. Still others have lost 
their spouses and children. Consequently, they require special counselljng and help to 
overcome their deep emotional distress. Second, there is a serious problem of property rights 
of widows and their daughters, as under the present law, they may be deprived of the 
properties of their husbands or fathers. Finally, the houses of many women victims were 
vandalized and even destroyed during the genocide, and therefore special assistance is 
needed. 

77. Consequently, many relief experts have suggested the need for a'coherent national 
strategy for addressing the problems of the women victims of genocide. Such anstrategy 
should focus o n  a range of issues from special counselling to property rights and housing. 

Vision for the Future 

78. The vast humanitarian assistance that has poured into Rwanda F ?d neighboring 
countries has undoubtedly saved thousands of lives, provided essential services to millions of 
people and returned some confidence in the future. However, humanitarian assistance alone 
cannot solve the yesent crisis. It has provided only a temporary respite; it is up to the 
international community to use this time to search for a durable solution or to waste it in the 

- fond-hope* tfrc pmbkm wilt -be ssr;vCS wlfKouf conceited outside efforts. 



79. In examining the question of long-term development of Rwanda, two considcmtionu 
should bo kept in mind. First, the succas of Rwanda'r march towards a palitidly stable and 
economically sustainable society will depend upon a complex set of conditions and , 

circurnstmces. For example, it will be shaped by its distinctive w i d ,  cultural and cconamic 
institutions, the emerging regional alignments mcl interests, and the vision shown by its 
leadership. Intemationd donor community can influence such factors, but annot control 
them. Second, the transition proma is not likely to be a smooth one. Rathbr, as has been 
the caso with .many complex emergencies, the process is most likely to be characterized by 
periods of ups and downs, atagnation, and even regression. Therc is a need to taka a long- 
term perspective. 

80. Two broad approaches to the long-term solution of the problem are usually 
emphasized by the donor community. One focuses on Rwanda and the other on the wholc: 
region. A general consensus seems to be emerging that the country should give top priority 
to building an effective judicial system based on rule of law, ensuring physical security to 
refugees and survivors of genocide, and promoting rapid economic growth in agriculture and 
small business sectors, Both long-term development initiatives and short -term quick impact 
'projects to generate employment and income are widely emphs~ized in the country. 

8 1. However, many observers' believe that the efforts at national interventions alone 
cannot contribute to the solution of the crisis. Because of the growing political and ethnic 
tensions in Burundi, the presence of two million Rwandese refugees in neighboring states, 
and thehigh population density of the country, a regional approach is imperative. Such an 
approach may require resettlement of the populations and greater regional political and 
economic integration. 
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ASSESSING VllLWERABLITY TO COMPLEX Eh4ERCPBNCIElS: 
A DISCUSSION OF ANALYTIC TOOLS 

Evidence Based Reasarch, hc. @BR) ha8 developed throe analytio tools for aslssessing the 
vulnerability of a country or region to complex emergencies in the form of political and 
economic instability. These three tools form a system that can be used to a t r m ~ ~  both long 
and short term vulnerability as well as monitor policy and institutional reform once the 
emergency subsides. 

The kev elements of the approach: 

Defining the possible forms and levels of political instability so they are exhaustive, 
mutudy exclusive, and organized consistently with community reporting, 
Identifying the causal factors that (1) are associated with different lwcls and forms of 
instability, (2) differentiate those forms and levels, and (3) can be known by the 
analysts in the field,, 
Using a questionnaire format proven effective in assessing vulnerability to carps d'etar 
to elicit current information about thc situation from analysts in the field, and 
Developing a mle-based system for converting analyst-generated data into assessments 
of vulnerability to the different forms and levels of instability. 

- Violent instability includes the use or threat of force beyond the bounds laid out by a 
nation's con&tution or legat regime. Four different forms of violent instability are part of 
the system: 

I n t d  war: large-scale, organhd, widespread political violence, in which 
the opposition is mounting a serious challenge for power, either regionally or 
nationally. Examples include 1argc:-scale tenorism, insurgencies or guerrilla 
wars, civil wars, and large scale revolts. 
Marginalized internal war: broad-based, organized political violence that 
occurs as the residual of an internal war as the opposition l o w  the capacity to 
mount a serious challenge for power, either regionally or nationally. This will 
always be characterized by the replacement of the internal war as the major 
focus of political activity and may be characterized by the removal of the active 
fighting to non-strategic regions. 

e Conspiracy: the use or threat of violence by an intensively organized elite in an 
attempt to topple the government or any national lcvel leaders. 
Turmoil: relatively spontaneous and unorganized mass political strife. This 
includes riots, small-scale terrorism, and small-scale ethnic violence. 



The level ofpolitfcd chan~e imr understood to be independent of its form, Seven di8Fsrent 
lwals aro recognized: 

No Change, 
* Chan~e in national lwei leaders below the Worad of State, 
* Chmga in national level policies, 

ChangainNeadofState, 
Political Autonomy within the state, 
Sepctration, and 
Revolution. 

Political instabiity is comptualized arr the r a t  of interacdon bewen two d@mt tyjm of 
mom: (1) grimces and conflicts extant fn the d e t y  and (2) the capacity of the political 
system to handla thcse grimces. Political fnstabllity t rran as unlikely if everyone in a 
society is happy and there are no i n t d  conflicts. All &odes, howw,  contain individuals 
and groups with some type of grievance, real or perceived. At the same time, all sociodas 
encompass some (not necesscuily violent) conflicts: ~ . e e m m t s  about the way goods, 
servias and other values are distniuted. The issue becomes not whether these are pnwent, but 
their potency and the degree to which they have become politicized. Grievances and codcts 
are understood to come fiom a wide range of arenas: economic, social, political, intellem& or 
military. They m y  also be domestic, international, or both. 

Managing political grievances and conflicts, whatever their origin, is the task ofthe political 
%stem The capacity of the political system is determitmed by the interaction offour form: 

legitimacy, or the degree to which there is consensus that the existing rules %r 
governing the society and the merit leaders are appropriate to the society, 

o monopoly of coercive force ds a vis other elements of tho society, 

e resources in the fbrm of matesial wealth that can be used to meet needs 
through investment, cooptation, corruption, or other distriiution, and 

institutional strength, which encompasses responsiven~ flexiiility, b c t i d  
speciatitstion, and otRer aspects of healfly organizdonal pedbmmce. 

Political itlstabity is seen as the product ofinteraction bctweea! grievances md cor%cts and 
the capacity of the political system When there is real presswe for change, the dissidents fcel 
the politid 3iystem is legitimate, and the system has the means to manage their problems, 
peadid political change occurs. When elite elements are left with unresolved demands aiid 
perceive the existing system as backing legiti~acy, conspi~acy occurs. If the di.ssidents are 
masses and their needs cannot bz managed by the political system, turmoil enrpts. Finally, Xa 
well ~rga&.ed dissident group consisting of both elites and masses is unsatisfied and perceives 
the political systm to be illegitimate, internal war occurs. 



The fim part of the system mwsasl vulnerability to htability aver the long term; 
n p p r ~ t d y  threa to five yam. Tho 130-item quostionndre raspom gmmte infbrmntlon 
orgadzed around the wurces of grtavmces and conflicts in the society and tho capacity ofthe 
polldad 8yam. Qtisstiona tibout g r i m c a  and conflicts elicit information not only abut the 
preaanm md Pbrrncs ofthe imq but dm the dagrw to which it h u  become politicized. 

The indMdual items pue used to corrrrtcuct indiccrs that determine the focurr and lwd of  
discontent in the society and tho relative strm@.h of the politid system The indicea aggregate 
grimm and conflict Mbimadon baaed on iu dmcd to mom general h a  in the society 
including, f i r  ntample, penonallat and comunicatioa~ isausr, At the same the, idas am 
also convtnrcttxl for each of the kay araw where griavancea and d c t s  a r b  ( c I c o ~ x ) ~ ~ ~ ,  
pHtical, md, hnektud, and military) and for each major component of political capacity 
(legitimacy, instiMiona1 strength, govanmant fesowq, and monoply of catciw: firw). 
These indim are the madian value8 of the items relevant to the issue. 

The debased system otphes the Mbrmation captured in the hdces into causal maps. 
Rules am wed to amss the likely f o m  and levels of Wty. The rules fir form seek to 
idanifjr both the degree ofunhappimess d the nature of tb groups that are unhappy in order 
to support intirenus about the kinds of actions that may be taken. They also look at political 
capacity to determine whether the resulting conflicts ars likely to be managed within the 
political *em. 

SHORT TERM FORECASTING TOOL 

The underlyhg theory of the long range tool which focnrses primarily on (the types of 
grimlces and contlicts and the capacity of the system to mediate them) is able to explain the 
progression of change over a long period, but unable to fbcus, at the level of precision d e d d ,  
on short term instability assessments. Ihe short tern tool, which attempts three to six month 
&mask+ &uses on which, while encompassing the more abstract sbntcntral 
lrnd- is able to H e  the shorter-term predictions. Thus, while conthing to look i 
instability as the of unhtrppiness in th society and the g o v e d s  capacity to handle it, 
the short term model h ~ s e s  on the specific groups that are unhappy and their ability to 
achieve their goals. 

Rather than asking a series of qudons regarding the pnsence of certain types of gtievances . . 
c n e- s 

what it b unhappy about, and what it is demanding fiom the government. From there, 
information about each group as well as the government can be vsed to identifj, whether 
i I s t a b ' i  will occur, what form it will take, and the level of change that will be achieved. 



Once these initial questions are asked, four major variables are used to assess the form 
instability may take: the salience of the issue(s) to the group, the responsiveness of the 
government, the organizational characteritics of the group, and the group's perception of its 
clout on this issue in relation to that of the government. 

The 6rst ~ . d  most important variable for differentiating the form of instability in the model is 
the salience of the issue(s) to the group. The answer can be "crucial" (the issues are perceived 
by the group as hdamental and people will take significant risk to bring about change, e.g., 
Islamic fimdamentalists), "important" (the group considers them of national importance and 
will nor likely give up on these issues to bring about change on others, e.g., desire of a group to 
have its language used in schools), or "politics as usual" (issues for which a group expects a 
certain degree of give and take). Depending on thi'i distinction, the other three variables are 
played out dBkrently in the model. 

When the issue Ms into this category, the model does not &recast any forms of violent 
instab'dity. The underlying assumption here is that a group will not be willing to assume the 
risks associated with becoming violent over issues at this level. Rather, it will be more likely to 
try to work within the S J F ~ I .  

The dBndathg vaxithle in this network deals with how petceive the 
responsiveness of t!!e government. Once this is determined, thearganizational charaderistics 
of the group are considered. This variable consists of two indicators: the mobiition capacity 
of the group and its organizational cohesion. Mobilization deals with whether. the leadership of 
this group currently has the capacity to mobilize public support for its demands. This can range 
h m  the ability of a revolutionary group to mobilize peasants to a party's ability to m o b i i  
legislative votes. Organizational cohesion is defined as unity of purpose, responsiveness, 

, flexliility, institutional strength to use the assets ofthe group, and willingness to sacrifice 
individual or local interests for the group's objectives. 

If the govenunent is perceived by the group as mnsive, there wiU be &her no instability or 
peac&d political change, depending on the characteristics of the group. The same is true with 
an unresponsive government, although in some cases the group will assess its perceived "clout" 
on the issue relative to the government. By "clout" we mean the capabilities the p u p  (and 
government) a 1  muter on behalfof its position, discounted by its willingness to use those 
resources. For example, the group (or government) may be willing to make a "i3.I court 
press," a strong, but not maximal effort, or only a limited effort on behalfof its desired 
outcome. A government therdore, may be much more p o w d  than a group if it were to use 
- 
a I ~ ~ ~ u r c e S  to fi-@iC If,  how@^ i f i 3 ~ ~ g t o  ~ i i d ~ ~ ~ ~ ~  to fight on this 
issue, the group \would be in the more powedid position The group's clout includes also that 
of any other group (within the country) that it believes might join with it on behalf of these 
demands. 



Where the group perceives the government zs .responsive, the model is very similar to the case 
of "politics as usual." There is one difference, however. Lacking both mobilization capacity 
and organizational cohcsioq the group will look to support outside the country (this forms a 
third indicator of group characteristics). Should there be no external support, no instability 
will occur. Ifthere is external support, however, the group will likely achieve peaceful 
political change. Tlhis will also occur if the group has either mobilization capacity or 
organizational cohesion 

When the group perceives the govemment as unresponsii it will also look to external support 
ifit lacks mobitition capacity and organizational cohesion If there is suppoq rather than' 
pressing its demands at this point as it would do with a responsive government, it will assess its 
clout relative to the government and the result will be either no instabiity or p& change. 

Ifth group lacks mobilization capacity but dois have organizational cohesion, that is, it is a 
tightly organbed but small, probably elite group unable to amass general public support, the 
next indicator assessed is whether the govemnent is c d e .  By this we mean the group 
' perceh the government has the capacity and wiU to use coercive force against dissidents. If . 
the government is perceived to be coercive, the group will not take the risk of pressing its 
demands. Ifthe government is not coercive, the group will again assess its clout relative to the 
government. Here, violence can enter into the model. Ifthe group has o ~ o n a l  cohesion 
and perceives its clout as greater than that of the government, the model firecasts instability in 
the form of conspiracy (the use or threat of violence by an intensively orgarhdelite in an 
attempt to topple the government or national level leaders). Ifthe clout is perceived as less 
than that of the government, there will be no instability, and if clout is equal, there will be 
either conspiracy or no instability. 

Where the government is unresponsive and the opposite is true, that is, the group is able to 
mobiie but has no organizational cohesion, it will again look to whether the government is 
coercive. Here, turmoil (relatively spontaneous and unorganized violent mass strifb) will 
occur ifthe government is not coercive and the group believes it has more clout on the issue 
than the'government. 

Ifthe group has both mobilization capacity and oqanhtional cohesion, it will again refrain 
h m  pressing a coercive government, but will press a noncoercive government in the firm of 
turmoil and conspiracy ifit perceives it bas more clout than the govment. 

Xmcial" Issua 

It i l i W E H e a 6  ~i-C~Kcial to thi grOuitbattbatvii~ 5idabEty is mo&Iike@ i d - -  
internal war can occur. Where issues are crucial and the government is perceived as 
responsive, the theoretical network is identical to where issues are important. This is because 
in both cases a responsive government will give into these kinds of demands before vialence 



occurs. Where the government is not responsive, however, groups who perceive their issues as 
crucial are more likely to take fits and thus resort to violence. 

Where mobiIization and orgmbtional cohesion are lacking, these p u p s  will behave similarly 
to those whose issues are "important." One importad difktnce, howevers is where the group 
possesses either urganizational cohesion or mobilization capacity, but not both Unlike a group 
that considers its issue "important," it will not assess the capacity and win of the govment  to 
use fbrce against dissidents; it will be willing to take that risk and move immediately to 
conspiracy or turmoil respectively. 

Where the group has both organizational cohesion and rnobiition capacity, it will assess 
whcther it has external support. If not, it will look at its clout relative to the government. If it 
has less clout, conspiracy and turmoil will occur. Ifit has more clout, internal war will 
occur. Ifthe clout is perceived as equal, either conspiracy and turmoil or internal war will 
occur. Where there is external support, internal war is forecast. 

Issue Movemenl 

It is possible fbr issues to move among these categories over the course of six months. Issues 
can become increasingly important to groups over time, and this is in an important aspect 
of change. When data changes, including the placement of the issues in these categories, the 
emergence of a new group, or the occurrence of a major change (e.g., change in head of state), 
the initial data must be replaced and the model applied to the,new data The fbrecastswill then 
be valid fir the next six months. .. 

Level of Instability 

The level of change that will occur in a country over the next six months depends, in iaxge part, 
on the interplay between the characteristics of the group and the govenunent, rather than 
decisions by the group. There are six variables involved in forecasting the level of change: 

8 the nature of the dkand (chan& in national level policies, change in national level 
leaders below head of state, change in head .of state, revolution), 

the balance on legitimacy between the group and the government (does the majority of 
tho population consider the government or the group to have legitimate political 
uthority), 

the balance on wen& force (does the government or group hold the balance on 8 

- -- 
coercive force in society, ie., the government can defesd, ifnecessary, any and all 

e -- ----- - - - - . -- -. 

- &dent groupsJ, 

the balance on resources (does the government control a majority of the politically 
relevant resources, e.g, media access, abiity to tax)¶ 



the balance on organizational strength (responsiveness, finctional diierentiation, etc.), 
and 

the government's perception of whether each of these balances is deteriorating to its 
disadvantage. 

There is a set of assumptions embedded in the model explained above fbr forecasting 
instability. 

First, the model assumes governments act in response to forces in society. That is, thqr do not 
make changes unless a demand fir change has been articulated and groups do not articulate 
demands unless they believe it is in their best interest to do so. 

Second, while all three categories of issues look at thk same basic set of variables, the 
probabilities will likely be dierent in the three cases. For example, grouis whose issues am 
regarded by them as "politics as usualn are less likely to have the capacity to mobilize broad 
support and are less likely to be cohesive than groups with issues they consider important or 
crucial. Further, groups with crucial issues are more likely than others to have external support 
for their cause. 

Third, while the model uses the group's pxceptim of its clout relative to that of the 
government, this perception does not occur in a vacuurri- That is, the government & givm 
some indication of its clout to the group. Thus a government is likely prepared to make some 
concession to the group thereby c o n t n w  to peacehl political change where the group has 
more pemived clout 

Fourth, we assume p u p s  whose issues faJl into the "politics as usual" category do not attempt 
to gamer external support for their demands. 

FinalEy, 15e willingness of groups to take hks increases with the, salience of the issues. 
C o ~ e n t l y ,  only groups whose issues are crucial will engage in internal war. 

MOMTORING POLITICAL AM) ECONOMIC REFORM 

The third part of the system nronitors and analyzes the level of reform occurring in a 
country. It can be used both pre- and post-emergency. To measure economic'reform, we 
idm@t)me p)msn-of the  process: stabibatioqfitrer;dization, a&shrctmatadju?ment. --- 

Stabilization policies include those policy changes intended to bring government spending 
and revenue under control, and include, for example, subsidies and price policy. 
Liberalization policies include direct foreign investment, trade regulation, and other 
policies intended to open up the domestic economy to trade and investment while working 

\ 



with interest and exchange rates to aid reform. The third phase of economic reform, 
which may begin before the others are complete or simultaneously with the others, 
concerns the profound reorientation of economic activities: major adjustments to the 
structure of the economy. Issues here include privatization and deregulation. 

Each of these phases is represented by a set of indicators of economic reform. There are 
thirty economic indicators in the system, each of which is linked to a scale representing a 
closed (unreformed) to open (reformed) system. 

To conceptualize political reform, we determine the kinds of rights and liberties present in 
a fiee society. The eight categories of political reform include: 

basic hedoms, 
crime, punishment, and law, 
mobility, 
managemelit of security organizations, 
discrimination (educakon), 
political power, 
elections and choice, and 
independent institutions. 

These categories are composed of 22 indicators. As with the economic reform indicators, 
each political indicator is linked to a scale representing a closed (unreformed) to open 
(reformed) system. ' 

,The Policv Event as Unit of Analvsi~ 

The unit of analysis is a "policy event," defined as a guideline for action The event cah be 
a statement by officials of the government/regime indicating their policy or policy 
objective ("saidH), a signed decree or piece of legislation that legally defines a policy or 
policy objective ("law"), or what actually occurs, which is seen as th&impIementation of a 
policy q e n  ifthat policy has not been articulated or codified previously ("done"). 

Ma-ior Features of Each-Event 

For each policy event, five features are recorded: the date, the type of event ("said," 
'done," "law"), the data sources, a textual event summary, and the scale point of the 
relevant indicator. Evcnts relating to more than one issue are coded as separate events. 

. , 
As mentioned earlier, each political and economic reform indicator is linked to a scale 
representing acl~sed~(unrefo~i~d)~tO~~open-(reforihed) system. While these scales 
differ for each issue, they were developed based on underlying generic scales for the 
political and economic events. These generic scales ark important because they make 
information on different policy indicators comparable. This means comparative analysis is 
possible and composite indiqators can be created. 



The generic scdc for economic reform issues consists of four points, the representing 
an open system or market economy and the fourth representing a closed system or 
centralized economy. A three on the scale indicates a loosening of the economy in 
selected areas, while a two indicates a moving towards a market economy, with state 
control being systematically eliminated. 

The fivepoint generic scale for political reform issues moves fiom a one, representing a% 
event where the govenunent actively ensures and encourages individual rights and 
liberties, to a five, representing a closed system with no individual rights or liberties. A. 
four represents a loosening of the system, with some rights and liberties permitted. A 
three on the scde is coded when an event indicates narrow exclusions to rights and 
liberties, and a two when an event signifies a politically open system where rights and 
liberties are clearly established. 

The system permits a variety of focuses on the substance and process of political and 
economic reform. An analyst can look at a single policy area or multiple areas within a 
country, identi@ areas being ignored, and understand the interactive nature of the process. 

Analysts focusing on the reform c h a t e  in any country can use the system to refine their 
understanding of political and economic reform issues. Using the system, an analyst can 
document the climate for reform within a particular country, within a particular issue area, 
across countries, and across issue are&. This would be particularly helpfid to offices or 
agencies (such as USAID) tasked-to help government! effect reform in these countries. 
The system couId,be used as a record of the refonns that transpired previous to 
intervention, as well as following intervention as a tool for evaluation of programs. 
Further, the system can help in targeting countries that would benefit fiom intervention 
programs and projects, as well as recognizing patterns such as resistance to reform. 
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I. Introduction 

CARE considers timely and effective humanitarian relief to be integral to achieve sustainable 
development. As we have witnessed in Rwanda, a civil conflict can easily destroy social, 
political, and economic institutions and set the development process back inmeasurably. 
Likewise, a nanual disaster can eradicate years of development progress in a matter of 
minutes. Disaster preparedness measures and appropriate development policies can play a key 
role in protecting development progress by preventing disasters or mitigating their effects. 
Similarly, appropriate emergency relief measures, coupled where possible with development 
assistance programs, can help not only save lives and alleviate suffering, but also assist in the 
process of rehabilitation and reconstruction and the return to the development process (CARE 
1994). 

An emergency falls within CARE'S organizational mandate when indigenous institutions are 
unable to meet the needs of the victims, when the event has ovekhelmed the local 
capacities, and relief activities cannot be effectively managed. The hoa country government 
must recognize the need for additional outside support and officially make a request for 
assistance. 

Although c ' h E ' s  primary objective in humanitarian assistance is to save lives and reduce 
suffering.caused from disasters, it recognizes that programs aimed at disaster prevention, 
mitigation and preparedness can sharply reduce the human impact and costs of disasters. 
Such pro&ramming can reduce the Mllnerabilities of populations at risk fiom disasters and 
strengthen indigenous capacities of local organizations to better cope with future 
emergencies. Such programs include early wanring systems, vulnerability mapping and 
monitoring, effective food targeting for food security programming, evacuation plans, local 
institutional strengthening, training in disaster response, establishmei~t of effective monitoring 
systems, amLc aordination o f  emergency respme pkmhg-fsARE 1994). 

In terms of emergency programming, CARE provides responses to quick on-set natural 



In terms of emergency programming, CARE provides responses to quick on-set natural 
disasters, slow onset disasters, complex disasters, and permanent emergencies requiring the 
establishment of social safety nets. Although CARE seeks to restore local self-sufficiency in 
the recipient population as quickly as possible, each type of emergency may require a 
different set of objectives, mode of response and timeframe. 

Where feasible, CARE'S actions in an emergency will be consciously designed to progress 
from emergency response to rehabilitation to self-sustaining development &rough the active 
participation of the community. The objective of rehabilitation pr'ogrammjng is to assist the 
affected population to move beyond the crisis; to establish sufficient stability to allow for 
sustainable development; and to build local capacity that will reduce future vulnerabilities. 

~ f o ~ ~ t e l y ~ i m p a c t ~ a ~ ~ e ~ s m e n t s  of emergency prografflf-havenot been rigorously planned- 
for or implemented in a regular fashion. Emphasis has been placed on measurements of 
project delivery rather than the program's effect on knowledge, attitudes, practices and 
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Global trends indicate a continuing and increasing number of disasters affecting more and 
more countries. Many populations are somewhere in the cycle of experiencing, recovering 
from or awaiting a disaster. The rise in the number and duration of emergencies has led to a 
reallocation of limited resources to relief programs. Drought, war and civil strife, resulting 
in chronic food shortages have forced many governments and aid donors to mount massive 
food transfers for many years s b  1970. For example, the net value of U.S. food aid to 
Africa from 1985 to 1990 averaged $1 billion a year (Maxwell 1993), about the same as the 
net transfers to the region by the World Bank and the International Development Association 
(World BanWWFP 1991). Duri~g the 1980s, cereal food aid accounted for between 20 - 44 
percent of annual cereal imports to subsahatan Africa. During the height of the food crisis 
of the mid-1980s and since the start of the present decade, more than half of the c d  food 
aid has been in the form of emergency relief assistance. These food transfers have been at 
the expense of development assistance and disaster mitigation proghms. While providing 
vitally required life-sustaining food, they have not contniuted 'lo building self-reliant families 
and communities or to preventing the depreciation of capital stock. 

There is a growing consensus on the need to' strike a balance between the immediate needs of 
the afflicted populatiori exposed to disasters and their longer term development requirements. 
,This calls for policies and programs that support disaster prevention, preparedness, 
mitigation and rehabaitation. This view is justified when one takes into account the growing 
cost of emergency assistance and the negative impact it is hzving on governments in the 
developing' world and on donor aid, allocations. 

Given this shift in resource allocation, many food donors want emergency assistance to 
address not only the basic needs of the recipients, but also the root causes of emergencies. 
Furthermore, the donors want implementing agencies to demonstrate that positive benefits 
have been derived from the allocation of resources in both the short-term (nutrition and 
health adequacy) and long-term (movement towards self-reliance). 



conditions of the beneficiaries. Such impact evaluations are viewed as dimcult to carry out 
under emergency situations due to the short planaing horizon, the flux and instability that 
often characterizes many emergency contexts, and the difficulty in obtaining reliable 
information. 

Recognizing these difficulties, this discussion focuses on the factors that should be considered 
in designing emergency programs and evduating impact. These factors include understanding 
the resource base and socio-economic characteristics of the affected population, the nature of 
the shock ~ ! t  has triggered the emergency, the type of emergency that has developed, and 
the consequences of the emergency. This information can be used for determining emergency 
program objectives, designing interventions that address basic needs in the short-term 
(livelihood provisioning) and self reliance in the long-term (livelihood promotion), and 
delineating indicators for measuring program impact. In addition, the information will feed 
into the design of pre-emergency measures that lesson the human impact and costs of 
disasters, such as early warning systems, vulnerability mapping and monitoring, emergency 
response planning, and pre-positioning of resow&. 

Before discussing the various types of information that will assist in designing and evaIuating 
emergency programs, it is important to delineate the different kinds of emergencies that may 
arise. 

IT. Types of Emergencies 

An emergency, as defined by the Oxford Dictionary, "is a situation, especially of danger or 
confIict, that arises uneJrpectedIy and requires urgent actionw(cited in Davis 1,995). Ixi this 
situation, the population typically loses access to normal livetihood and food resources and is 
in imminent danger of increased malnutrition and morraiity as a result of the food shortage. 
It is usually caused by an event that results in human suffering and dislocation of a 
community or population, and the local authorities are unable to rtmedy the situation without 
external assistance (Songhvi 1995). Emergencies occur when effected people cross a 
threshold, where their behavior becomes different and often extremely desperate, and their 
ability to cope is overwheImed. (families sell productive assets, communities and families * 

disintegrate, epidemics are triigered etc.)(Longhurst 1995). . 

Whm emergencies are massive and acute, the emphasis is on saving lives and the 
maintenance of the social strucnue at any cost in the short-term (Davis 1995). Unfortunately, 
many extemdly derived emergency responses do not work through indigenous institutions 
and can undermine local capacity to intervene. The fonn of intervention is often conceptually 
regarded as limited in time and as an interruption to development. 

Recently, attempts have been made to change this mind set, and view relief and development 
- 

noll. as separatedomains,-butas part &asontinuurn; H o w e v c r ~ c o m ~  relief ant - 

development efforts are made difficult because of administrative barriers, shortage of 
development funds to couple with relief resources, and differences in planning, management 



and implementation. Emergency planning, management and implementation tends to be task 
oriented and centralized, while long-term food security work is often decentralized, 
participatory and process oriented (Buchanan-Smith and Maxwell 1994). These Werences 
can impede the transition to a development mode when the emergency has ended. 

The type of emergency and context will determine the effect, priorities for assistance, scale, 
and urgency of response. It is important to distinguish the difference between an emergency 
event and an emergency effect (Davis 1995). Emergency effects may or may not follow fiOm 
an emergency event, depending upon the capacity of the local population to cope with the 
event. Emergency responses are usually aimed at mitigating an emergency effect, and not in 
preventing emergency events. 

We can identify 4 different types of emergencies (Buchanan-Smith and Maxwell 1994): 

- - - 

The nature of emergencies has changed dramatically since the 1980s. More so called 
eaergencies now amount to a response to long-term and deep seated poverty rather than a 
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R a ~ i d  O W  Emerpendq - triggered by natural disasters (earthquakes, floods); the 
crisis is usually temporary. 

Slow Onset-Ememzencie;~ - triggered by natural disasters, such as drought and pest 
attacks; the emergency develops more slowly as a result of crop f a i l u ~  or livestock 
losses. (Drought emergencies in Botswana, Zambia, Zimbabwe) The emergency 
does not normally last for more than a couple of years. Most techniques for 
vulnerability assessments have been developed in slow onset emergencies. . . 

merit emer8ecci@ - where there is a-very large problem of structural poverty 
and a need for permanent welfare. Natural disaC;ters like drought may, of course, 
exacerbate this kind of permanent crisis. Many parts of Ethiopia and Sudan fall into 
this category. Food relief is more or less provided on a constant basis. Duffield 
argues that permanent'emcrgencies are a characteristic feature of marginaked areas 
in the post-cold war world order @uff'ield 1994). 

Corn Q 1 ex. P01iticaISmergencies - generally are the result of a combination of natural 
and conflict events. They are complex because delivery of relief supplies is impeded 
by jpolitical or military factoxs which frequently threaten the security of relief workers 
.as well as the affected population. The fact that the affected population is often 
displaced and forced to exist without the benefit of viable economic and social 
structures adds to the complexity of the recovery effon. International political 
differences may also complicate the response. Complex disasters often persist due to 
the intransigence of local governing bodies which seek to disenfranchise the disaster 
victims. Examples of such emergencies can be found in southern Sudan, Somalia, 
Liberia and Rwanda. 

- -- - -- - - - - -- - - - -- - -  



onesff shock; and many more are associated with violence.or war. Under such 
circumstances, prevention and preparedness measures are much more difficult and complex, 
and rehabilitation to development often more protracted (Buchanan-Smith and Maxwell 
1994). 

III. Delineating Vulnerability 

Household vulnerability is defined as the capacity to manage shocks (Longhurst 1994). 
Shocks can result from natural events (drought, floods, pests, epidemics), state policies 
(declining public expenditure), market changes @rice shocks, currency devaluation, 
unemployment), community breakdown, and conflict (See figure 1). Some households may 
be unaffected by certain shocks, others may recover quickly, and some may be pushed into 
imversible decline. The consequences of these shocks can lead to transitory food insecurity, 
chronic food security, or displacement. In many parts of Africa, vulnerability is rising, as 
coping strategies are ovenvhelmed by growing poverty (Davis 1993). 

Livelihood systems in many areas of the world are likely to become more structurally 
vulnerable due to one or a combination of the following factors: 1) increasing population 
growth out-stripping the canying capacity of local resources; 2) recunent droughts; 3) loss 
of economic opportunities during transitional periods of market Iikralization (e.g., structural 
adjustment measures); and 4) complex emergencies whcre political instability has increased. 

. In addition, the HIVIAIDS pandemic has taken its toll on the productive members of poor 
households. A number of communities are experiencing a progressive erosion of their basis . 
of subsistence, leading to the further degradation of their natural resow base to compensate 
for these shortfalls. Community level buffers against periodic income and food shortages are 
beginning to disappear. At the same time, the allocation of government resources to social 
services, food traoSfm and agricultural development have been si&nificantly affected both by 
structural adjustment measures and by resource .docation to emergency or drought relief 
operations. As a resuIt, livelihood systems in many parts of the world are becoming less 
sustainable through time (Frankenberger 1995). 

Thus, to determine the effect of an emergency event, information is required on the 
resources available to households and communities within a region to cope with the event 
(See fie 2). An assessment of this baseline vulnerability will help predict the effect of an 
acute shock, and help target limited emergency resources. Vulnerability assessments and 
vunerability mapping will help determine where to set up decentralized food security 
monitoring systems, contingency plans consisting of employment based safety nets and 
supplemental feeding for vulnerable groups, and prepositioning of resources. 

Since the mid-1980s, early warning systems have been established across Africa. Despite the 
fact that advanced warning of food shortages caused by drought and crop failure 

-hrrs-bseMimely-,-aeib&mby g o m m c m  and- dmrrhaseftm b2eTratete(guihanan--- -- 
Smith et. al. 1993). This is due to 1) the bureaucratic procedures followed 5y governments 
and donors which may be out of sync with the needs of recipients; 2) the criteria used by 



donors to take action may be late outcome indicators that do not allow a preventive response; 
and 3) the political relations between donor and recipient governments may lead to a lack of 
response to early warning. Ways to improve the response time could include decentralizing 
relief plnaning and food stocks to reduce delivery time, pledging food assistance on the basis 
of leading indicators; and making multi-year pledges to areas that are chronically food 
insecure (Hobson and Barnard 1995). 

Although d i i r  prevention, mitigation and preparedness programs are aimed at protecting 
household livelihoods so that people can recover from shocks in a timely manner, 
development efforts should be aimed at reducing the frequency, intensity and impact of 
shocks (Buchanan-Smith and Maxwell 1994). This 'involves making people less sensitive to 
shocks and more resilient. This could include diversifying crop and livestock production 
systems, divers@ing income earning activities, itnproving storage facilities, and reducing the 
risk of illness through the development of health and water facilities. M a y  of these 
interventions could form part of the rehabilitation package. 

To measure the effectiveness of these disaster preparedness and mitigation measures 
the following indicators might be considered: 1) 96 of households selling/pledging productive 
assets; 2) % of households migrating permanently; and 3) district or regional changes in 
consumption and malnutrition. 

IV. Emergency Response 

To link relicf to development effectively, emergency responses must simultaneously address 
the short-term needs of the affected population and their long-term potential for self-reliance 
(See figure 3). The potential for promoting sewreliance will vary, depending on the type of 
emergency and its effect on the target group. The types of interventions that are required in 
refugee camps will be different than those appropriate to populations that have not moved 
h m  their home regions. Consequently, the types of impacts that are possible to achieve 
through relief efforts must be viewed from this perspective. 

A. Short-Term Responses and Potential Impacts 

1. Displaced Populations 

Under emergency conditions, general food distribution for displaced populations aims to 
bring the nutritional value of the diet of the affected population up to a sufficient level to 
enable m i v a l .  Usually in emergencies, the magnitude of the food deficit is usually very 
large, requiring the program rations to fill the complete range of nutritional needs (Songhvi 
1995). However, the nutritional composition of various Title I1 commodities will not meet all . 
nutritional needs alone. Thus an emergency feeding program of extended duration must allow 

-fo~thc a88icieR-~~o~-importeb-f&~tbpro\tide-an-ad~dict;-.-h - - 
- 

situations of grossly inadequate food supply, it may be necessary to provide blanket feeding 
for all members of vuherable groups (e.g. children, lactating or pregnant women, elderly, 



handicapped) for a short duration of time (MSF 1995). This would be followed by targeted 
feeding (for moderately malnourished) and therapeutic feeding (for the severely 
malnourished). In situations where food for work opportunities exist, general ratiom should 
be reduced. 

Although providing food and shelter are usually seen as the first priorities in relief camps, 
overcrowding and poor sanitation provide ideal conditions for the spread of diseases such as 
cholera, measles, and gastroenteritis (Hobson and Barnard 1995). These resulting epidemics 
can wipe out large numbers of people in a short span of time, even when ample food 
supplies are available (e.g. Goma). To lessen these threats, relief assistance should ensuxe the 
provision of adequate clean water and good sanitation, the prevention of specific 
communicable diseases through irmzlunization, establish and maintain standardized treatment 
protocols to treat diarrhea, respiratory infections malaria and measles, and establish health 
information system to track nutritional status, illness and mortality (Songhvi'1995). 

Collection of inforination for monitoring and evaluating, the impact of short-term 
interventions can be done as part of the initial needs assessment. Infomation to be gathered 
would include anthropometric measures OH/W especidly since it reflects the present sibuation 
and is sensitive to rapid changes), basic health information, mortality rates, water 
availability, access to larrines, shelter, amount and sources of food, market prices for staples 
and livestock, and sources of income (MSF 1995). In situations where food systems are 
controlled (e.g. camps), the population can be monitored regularly. Temporary changes in 
food. access should not be confused with food security. 

2. Stable Rurai Populations 
- 

Provision of food and other basic services for dispersed rural populations is made 
complicated by the fact that such ppulations may have variable access to alteraative food 
resources and services. In addition to saving lives, interventions should be tailored to enable 
people to remain in their home areas. Food-for-work can be used as an employment based 
safety net, producing outputs that directly address the causes and effects of the food crisii. 
Such interventions can also assist relief operations by improving access roads. In some areas, 
food-for-work will be coupled with supplemental feeding for vulnerable groups, provision of 
water suppbes, sanitation facilities and health interventions. 

In such situations, initial needs assessments to establish baselines for targeting inte'iventions 
and measuring impact are difficult to carry out (MSF 1995). Nutritional surveys are difficult 
to perform adequately and results cannot be interpreted without other critical contextual data. 
Thus, an assessment of impact is extremely difficult. 



B. Long-Term Responses and Potential Impacts 

1. Displaced Populations 

Although efforts to promote self-reliance in camps and among displaced populations are 
difficult, certain actions can be taken. These include skills training, reproductive health and 
HIV training, building social institutions and legitimate legal formations, and wosking to 
support psychological heaIth and demilitarization (Bucbnnan-Smith and Maxwell 1994). 
Populations settled in communities have better opportunities of supplementing their income 
than those in camps. Factors to take into account include access to assets, land and labor 
markets; host government policies of refugee mobility, access to land, and other income 
generating activities; availability of nos-food inputs for income generation; the political 
situation; and the possibility for repatriation. 

Depending on the intervention, changes in the knowledge, attitudes and practices will be 
measured before and after the program is implemented. 

2. Stabb Rural Populations 

The major long-term interventions should be focused on restoring assets and sustainable 
livelihoods. This may involve the distribution of seeds and tools, other inputs and credit for 
livestock, or creating oppomtnities for alternative income generation. Food-for-work may be 
used to pay for the construction of roads, development of irrigation systems, or soil 
conservation work. These are intended to increase income and reduce vulnerability in the 
future. Interventions mai also -rompass capacity building for local goveinment. 
Progmn impact would be mi -wd through KAP surveys, as stated above. 

V. Current Status 

CARE has recently conducted a few operational reviews of its responses to emergencies in 
order to improve its logistical systems and processes. It has determined that impact 
evaluations for dispersed rural populations are easier to carry out where CARE has had an 
on-going relationship with the existing population that predates the cmergemcy event. In 
situations where CARE has not had preemergency relationships with the affected 
populations, impact assessments will be more difficult to implement. For displaced 
populations residing in camps, impact evaluations will be incorporated into program 
implementation plans. 

VI. lssues 

A number of issues will arise in firture efforts to incorporate - - impact -- i n d i ~ t o ~  &o - -- 
-- - emcrgcnEy pa-g; These include: 

1) Will donors be willing to provide the needed resources (staff, financial 

8 

! 



resources, equipment) required for monitoring and evaluating emergency 
programs? 

How will decisions regarding the allocation of resources and programming 
changcs use the indicators, especially if the indicators are not rigorously 
collected? 

How are emergency impact indicators going to' be aggregated in order to 
determine USAID Mission-Level impact? 
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FIGURE 2 
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USAID WORKSHOP HUMANITARIAN ASSISTANCE 
PERFORMANCE MEASUREMENT WORKSHOP 
15-16 JUNE 1995, Washington, D.C. 

Barry N. Stein - u ~ ~ ~ ~ - ~ ~ ~ ~ ~ ~ ~ ~ ~  ASSISTANCE 

Post-emergency assistance: For the purposes of this workshop, this term is 
used to indicate program activity and policy directives focused on post- 
emergency, or post-disaster assistance. Typically, these programs include: 
reconstruction, rehabilitation, reconciliation, repatriation, demining, 
demobilization, reintegration, preparedness, etc. 

"Post-Emergency Assistance" 

1 I am dealing only with complex political emergencies rather than 
with natural disasters. 

2.  he list of complex emergencies provided for the workihop includes 
Bosnia, Croatia, Burundi, Rwenda, and Angola in the POST category. 
Have I missed some news reports? Actually, the complexity of these 
emergencies does not preclude some aspects of those emergencies being in 
the Post-emergency category. 

- 

3. Complex political emergencies are protraeted- emergencies, repeated 
emergencies. There may be "false-Posts" as progress is followed by 
setbacks which prematurely end a post-emergency period. The divide 
between During and Post is far from clear. Complex emeigencies usually 
involve internal conflict with large scale destruction of infrastructure, 



government and institutions. Many leaders and officials are killed or flee. 
1- An American political axiom holds that "all politics is local." 

Parallel to that we may comment that "all aid is local." 
1) complex emergencies are marked by an absence of central 

government control over large areas of the country. There is intermittent 
conflict, protracted conflict. 

2) a major feature is that there may be peace in one valley and 
war in the next. Some locales and communities may be in the post- 
emergency while others are during the emergency. In effect the "post- 
emergency" can occur during the "during." 

4. Many countries that are in the "post-emergency assistance" category 
may not be all that different from their "non-emergency" neighbors with 
weak states and~governments, poor economies, etc. There are numerous 
groups who are needy including iriternally displaced persons, returnees, 
stayees, demobilized soldiers, and other conflict victims. 

1- Barbara Harrell-Bond, director of the Oxford Refugee Studies 
Programme, tells a mid-eighties story regarding Ethiopian refugees in 
Sudan: a new refugee minister was going to visit refugee camps near the 
border. The minister's party passed a large group of poor, bedraggled 
people and the minister expressed great sympathy at how terrible was the 
plight of the refugees; only to be told "Sir, those were not refugees, they - are our own people." 

5: Peace agreements are frequently thought of as a signal that the "post- 
emergency" has begun. However, they are a poor indicator. 

1- Peace agreements were successful implemented in Cambodia, ' 

Namibia, Mozambique, and El Salvador. Progress has been possible 
without any peace agreements in Haiti, Ethiopia, Eritrea, Uganda, and 
South Africa. 

2- But implementation of peace agreements failed in Liberia, 
Rwanda, Angola [at least the first time], Burundi, and 3ri Lanka. 

1) A major difficulty is the inability of some of the 
signatories to deliver on their commitments. Wdh weak governments, 
factionalism, warlords, there is a real difficulty in identifying a party to 
deal with. In Rwanda, the president was assassinated by his own troops 
upon his return from a meeting that was part of the peace process. In 
Liberia, three factions signed an agreement and a few weeks later there 
were nine facti~ns. The army repudiated Burundi!s peace and democratic 
processes and in Angola and Sri Lanka the signatories changed their minds 
when events were not going their way. 

3- "Peace first" is not a requirement to enter the "post-emergency" 
phase. It is too ambitious and too slow. The reality is fragile peace and 



partial peace and rehabilitation amidst conflict. 
1) If we remember that all aid is local, then it is possible to 

treat all sorts of more peaceful areas, regions, town, valleys, . . . as being 
in the "post-emergency" even though much of the country is still embroiled 
in conflict. A response to a localized post-emergency requires a 
willingners not to be bound by sovereignty, instead to have a willingness 
to assist whichever party to the conflict controls the post-emergency area 
without being biased by who controls the seat at the United Nations. 

6. The next indicator is a dilemma: human rights and democracy 
conditionality is a sure sign that donors think the post-emergency has 
begun. Conditionality is also extremely effective in slowing, reducing and 
cutting economic assistance. There is a danger that human rights 
conditionality may be counterproductive in terms of stabilizing the society 
and protecting vulnerable groups. 

7. The points that follow reflect my belief that the POST-emergency 
stage is very fragile, marked by weak states and governments and weak 
parties to the conflict. There is a lack of central control over the 
territory 

' and over many sectors of life. There is no national development plan and 
a lack of capacity to implement one if it existed. Thus assistance , 

responses during the POST-emergency need to be local, simple, and 
reactive. They need to promote economic activity and rehabilitation and 
not overwhelm simp!e systems lacking resources. Simple reflects a belief 
that you cannot design and plan for the many choices open to the people 
and that coordination and complexity lead to failure. Reactive reflects a 
belief that it is better to assist the people in what they choose to do rather 
than to plan the wrong thing and then try to cajole them to fit your design. 

8. My research with Fred Cuny was on spontaneous repatriation of 
refugees. Eventually we came to call it "Refugee Repatriation During 
Conflict." We found that the great majority of refugees returned on their 
own, self-repatriation or refugee-induced repatriation, outside of and often 
prior to a peace agreement, if any. Refugees, like mcst other war-victims, 
respond to sec;urity and a sense of control over their own lives. If through 
scouts or travellers or letters or other news they learn that their region, 
village, hillside is relatively safer, they will consider returning according 
t c) 
their own criteria of be&r and safer. 

1- Return of a population to a local area is an important indication 
of improved security and economic prospects, i.e., the "post-emergency." 
We think the process is that first the internally displaced return to the 



area, 
and when word reaches the refugee areas, the return of the internally 
displaced is followed by the refugees. w e  were not looking at the 
internally displaced in our case studies and by the time we noticed the 
pattern of internally displaced returns followed by refugee repatriation, it 
was too late to study it carefully.] There are also stayees, spontaneously 
settled and demobilized in the community. Rehabilitation activities aimed 
at returnee communities have the potential to prmote and support peace, 
reconciliation, improve the economy, make the people too busy with their 
own affairs to resume fighting. Returnee populations make demands for 
aid and services and will attempt to discourage resumed combat in their 
area. 

1) Suweys of camp populations or feeding stations can 
indicate returns. Ration cards can be collected or bought from those who 
depart. Reductions in food aid without increases in malnutrition may 
indicate that returns are occurring. 

2) Return movement is a surrogate for security, stability of 
society, reduced conflict, and politicailhumanitarian/economic space. 
People are concerned with security and control over their lives. They are 
likely to be.impatient with a peace process and return program that is too 
detailed and too slow. They will move away from the security of 
functioning food aid programs and return to areas of recent conflic3 and 
little aid in order to have control over their lives. - 

9. Credit is also a surrogate for security and revived economic activity. 
A willingness to take credit and make investments reflects a willingness to 
take risks, a belief that conditions will allow you to repay. 'It is important ' 
to have credit programs that make small loans, to low-income farmers 
affected by the conflict, and in low-conflict areas. 

10. Demobilization of combatants, collection of weapons, enrollment in 
training and assistance programs is a sign that leaders have control over 
their troops and that the soldiers are exhausted enough to stop fighting or 
have confidence in the peace agreement. Special problems of child 
soldiers who have been traumatized and desensitized and need counselling 
and resocialization. 

11. The revival of market activity is another surrogate for security and a 
- - -  - positiuesignateconOmjcrecoue~y. -Returnto markets their geographic 

reach and selection, transportation costs and rehabilitation of 
economic/transport infrastructure. 

I 12. The functioning of local governments and local NGOs are critical to 



the post-emergency period. Again, in the post-emergency period of a 
complex, protracted emergency the weak national authorities may have 
little control or legitimacy in many areas. However, in numerous relatively 
secure localities the potential for post-emergency activities will exist. 
Local actors will need resources and they will need simple plans that do 
not rely on the actions, promises, resources of any external parties. 

13. Handover is the ability to transfer responsibility for a project or 
activity to another party-local government or NGOs, international 
organizations and NGOs. There is the danger that phase out of an activity 
without a handover will be equivalent to abandonment. 

1- However, typically in the post-emergency phase there is no one 
there to receive the handover. In this phase there is usually a gap, a lack 
of funds and an absence of mandates. Human rights conditionality, 
mentioned earlier, may block funding. Many countries that qualify for 
relief aid, are on sanctions lists that prevent development assistance. Many 
countries wiil have to get very far into the post-emergency phase, to a new 
government after internationally sanctioned elections; before they will 
formulate a national development plan. At the handoverfphase out there is 
the danger of everything stalling, losing momentum, because no one is 
willing to assume responsibility for the program. Those agencies that 
expect and depend on a handover may find themselves hostages to the 
absence of others. 

2- A response to this dilemma of a lack of handover is to design' 
whole and complete projects that do not require a handover and can be 
phased out as a job completed and well done. Another is to work with 
local actors and development-oriented international NGOs that are 

' 

committed to the community and the development process and are not 
boxed in by administrative and funding categories. 
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PREFACE 

USAID/EI Salvador has been engaged in the planning for and then implementing of a 
major post-civil war recovery project since 1991. While the end of the Cold War had a 
significant impact on reducing the resources available to fuel El Salvador's civil war 
and on bringing that war to an end, that same end of the Cold War has increased the 
probal?ility for other small wars around the globe, some of which are already 
underway. A.I.D. may find that it will want to respond to other post-civil war situations 
similar to that of El Salvador in 1992. 

The purpose of this paper is to present to USAlD and other donors USAID/EI , - 
Salvador's "lessons learnedm from experience over the last three years in the design 
and implementation of a post-civil war project. 

This paper is neither meant to be an evaluation nor to describe comprehensively the 
Peace and National Recovery Project (the relevant Project Paper and Amendment and 
a January 1994 formal evaluation are available at both USAID/Washington and 
USAID/EI Salvador). The discussion-of the Project is to provide context to the 'lessons 
learned." 

Marc Scott 
Director, Office of Infmsttucture 

and Regional Development 
USAID/EI Salvador 

Henry Reynolds 
Acting Mission Director 

USAID/EI Salvador ' 
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1. PROJECT SElTlNG 

El Salvador is one of Latin America's smailest countries, approximately the size 
of the State of Massachusetts, with a population of 5.3 million. Throughout El 
Salvador's history this densely populated, principally agricultural country has 
experienced social and political conflict, primarily stemming from the large 
concentrations of land and other wealth held by a small and closed elite. An uprising 
in 1932 resulted in extremely violent repression wherein the Army executed some 
30,000 peasants, executions that continued after the uprising had ended as an 
effective warning to the peasants. Relative calm would reign for o w  four decades 
before the seeds of violent revolution would begin to grow again in earnest. 

Army officers ran El Salvador from 1932 to 1980, and their election to the 
Presidency was seldom free or fair. A reformist non-militarj candidate for the 
Presidency was widely believed to have been denied electoral victory in 1977. 
Because of the accumulation of gflevances and a loss of belief that reform could result 
working through the political system, groups capitalized on the discontent and began 
guerrilla warfare in 1979. The cycle of violence accelerated as rightist vigilante 'death 
squadsu killed thousands. The Salvadoran Armed Forces (ESAF) also engaged in 
repression and indiscrimhate killings. 

In late 1979, reform-minded military officers joined with moderate civilian leaders 
to undertake a peaceful revolution. This led to a free election in March 1982 of 
deputies to a constituent assembly. The latter drafted the 1983 Constitution which: 1) 
strengthened individual rights; 2) established some safeguards against excessive 
provisional detention and unreasonable searches; 3) established a republican, 

. pluralistic form of government; 4) strengthened the legislative branch; and 5) 
enhanced judicial independence. It also codified labor rights, particularly for 
agricultural workers. 

During this period internal warfare was having a devastating effect on the 
economy. Betueen 1978-82 real Gross Domestic Product fell by 22 percent. Over 
500,000 persons were displaced from their homes and hundreds of thousands more 
migrated to other countries. Schools, health facilities and municipal centers w k  
destroyed. Dams, power lines, water supplies and railroads were attacked and 
damaged by the guerrillas. Over the course of the first four years of fighting, every 
major bridge in the country was sabotaged. Foreign investors left and some domestic 
businesses closed their doors. Massive cap*M flight took place. 

Far-reaching reforms were begun in the area of land tenancy. By the mid- 
1980s almost 287,000 has. of El Salvador's farmland was redistributed to nearly 96,000 
tenant farmers, share-croppers, and farm laborers. 



The newly initiated reforms, however, did not satisfy the guerrilla movements, 
which had unified under the Farabundo Marti National Liberation Front (FMLN), and 
the warfare continued. Thus, the FMLN did not participate in the presidential elections 
of 1984 and 1989 or the municipal and legislative elections of 1985 and 1989. The 
presidential elections were historic because that of 1984 was the first free and fair 
election in more than 50 years. The 1989 election was the first in decades in which 
power passed from one freely elected civilian leader to another. 

In spite of these positive historic events, the civil war continued and human 
rights violations were rampant by both left and right-wing forces. As reported in the. 
Repod of the United Nations Truth Commission for El Selvador and other credible 
reports, there were incidents of political killings, torture of detainees, arbitrary arrest, 
and forced recruitment by the ESAF. There were also cases of killings, kidnapings, 
abuse of non-combatants, intimidations of civilians, and forced recruitment by the 
FMLN. Right-wing death squads took advantage of this chaotic environment to 
engage in political assassinations. Many individuals acted with virtual impunity; the, ' 

judicial system was weak, overwhelmed by the magnitude of the bloodshed, arid 
burdened with corruption. 

In the period from 1979 until 1992, between 60,000 and 80,000 persons lost 
their lives as a result of the civil .war; between 750,000 and a million persons emigrated 
to other countries, principally the United States; and the cost of replacing or repairing 
damaged infrastructure has been estimated at $1.3 billion.. - 

In 1984 the first conversations between the GOES and the insurgents (FMLN) 
took place, but quickly failed. The next meetings took place in 1987 without significant 
resutts due to .a wide gap in positions. The GOES argued that problems with free 

a elections, human rights violations, the need for land reform, etc. were things of the 
past, therefore, hostilities should end. The FMLN argued that the GOES had become 
a U.S. puppet in the Cold War and that the peace negotiations should include the 
administration of justice, labor relations, the role of the armed forces in society and 
additional land reform. In 1989 then President Ctistiani announced in favor of 
negotiations to indude these and other agenda items and the negotiations began in 

' earnest. 

In early 1990, following a request from the Central American Presidents, the 
United Nations (UN) became involved in an effort to mediate direct talks between the 
two sides. An agreement was reached on the subjects of the negotiation in April 
1990: a) the role of the armed forces; b) human rights; c) the judicial system; d) the 
electoral system; e) constitutional reforms; 9 social and economic reforms and g) 
verification by the UN of compliance with the agreement. After numerous meetings, 

-- - the G h a p u t t ~ ~ ~ ~ ~ j a r m a r y - t e .  - 

In brief, the Accords have the following seven chapters: 



I. Armed Forces, Established the legitimate field of armed forces involvement, 
i.e., national defense, and required a reduction in the number of personnel and a 
purge of the officer corps. 

11. Civilian National poke. Required the substitution of the National Police, 
which was under the ESAF, by a national civilian police and established minimum 
requirements for membership.. . ..a- 

Ill. Judicial Svstem. Required an increase in the independence of the judiciary, 
in particular the Supreme Court, and the establishment of the Office of Advocate for 
the Defense of Human Rights. 

IV. Electoral Svstem. Established a commission to modify the electoral code, 
which would present proposals to increase the openness and integrity of elections. 

V. Economic and Social Subjects. ~ e a l t d t h  land tenure, particularly in the 
ex-conflictive zones, access to agricultural credit, a social compensation fund, a - 
consumer protection agency, the implementation of a national redonstruction program 
and the establishment of a forum to reach economic and social agreements. 

VI. Partici~ation of the lnsuraents in Politics. Legalized the FMW as a political 
Party 

.. VII. a e f i r e .  Provided a detailed calendar for the reduction or demobilization 
of the belligerents under UN supervision. . . 

As the peace process began to accelerate in early 1991, GOES President 
Cristiani designated the Minister of Planning to lead the effort to formulate a postwar 
recovery strategy. In July 1991 the Minister established, with funding from the UNDP, 
a National Reconstruction Committee to work with government agencies and prhrate 
organizations in preparing a National Economic and Social R B C O V ~ ' ~ ~  Plan. 

The USAID, which also had begun planning for the postwar period, contributed . 
to the preparation of the GOES recovery plan. First, USAID contracted with Creative 
Ass,ociates International, Inc. to suggest program attematives for reintegrating ex- 
combatants into civilian society from the ranks of the miliiary and insurgents. This 
report included a review of post-wnflictive reintegration programs in Nicaragua, 
Zimbabwe, Colombia and the United States, as well as the assimilation of military 
personnel into the security forces of Panama 

Second, a team of consultants was contracted to assist the GOES to perform 
an infrastructure restoration/reconstruction assessment for the National 

- - Recansarreffo~Ptan;-basedIrrparton-~t990 infrastructure d m g a  assessment. - 

Third, the U.S. Military Advisory Group and USAID collaborated on preparing an ex- 



combatant assistance strategy to integrate soldiers from both sides back into 
Salvadoran society. The USAlD also spof.;ored visits of Salvadorans and USAID 
personnel to Nicaragua and Colombia to observe the experience of these countries . 
with reintegration programs. 

The result of the GOES process was the elaboration of the Programa de 
Reconstruccion Nacional (PRN). A preliminary version of the Plan was completed 
immediately prior to President Cristiani's talks with the FMLN at the United Nations in 

.September 1991. The Plan was subsequently revised and presented to an informal 
donors meeting in San Salvador on November 21. 

In December 1991, the Central American Business Administration Institute 
(INCAE), with USAlD funding, conducted a series of five inter-sectoral policy dialogue 
seminars on the PRN with participation by leaders from the business community, the 
armed forces, labor, government,' the religious community, academia, and a cross- 
section of local and international NGOs. The purpose of the seminars was to inforp 
the participants of the commitment of the GOES to peace and equity, to receive the 
participants' input, and to foster a national consensus. 

The GOES completed the PRN and officially initiated it after the Peace Accords 
were signed in Mexico on January 16, 1992 The first action under the PRN was taken 
on January 28th by the Secretaria para la Reconstrucci6n Nacional (SRN); the SRN 
had been established by the GOES to coordinate the implementation of the PRN. .. 

The general goal of the PRN was to support the process of peace and national 
reconciliation by helping to create the necessary conditions to reintegrate socially and 
economically those most affected by the conflict. The objectives of the PRN were to: 

- facilitate the reintegration into civilian and productive l ie of the ex-combatants 
and of the population most severely affected by the conflict; 

- improve the social, economic and environmental conditions of the areas most 
severely affected by the conflict; 

- reconstruct the basic social and productive infrastrwWre damaged or 
destroyed during the conflict; and 

- promote the participation of all parts of society in the national reconstruction 
effort. 

The principal components of the PRN, as set forth in the GOES presentation to 
t h s m c h 1 9 9 2 ~ e t 8 - ~ 6 F o u p o f ~ ,  &*estimated-- 
requirements for the Program (in $ millions) were as follows: 



Social Sector and Human Capital Needs 324.5 
Infrastructure 268.1 
Productive Sector 137.5 
Environment - 15.6 

Total a/ 745.7 

a/ Excludes Programs of Technical Assistance and the Strengthening of 
Democratic Institutions which were presented separately. 

The Social Sector and Human Capital Needs category included health and 
nutrition programs, education, housing and basic sanitation, all targeted to the most 
vulnerable groups located in the PRN target territory. Specific programs/projects 
included: 1) rehabilitation of physically disabled citizens; 2) rehabilitation and 
strengthening of health and education services with an emphasis on pre-school and 
primary levels; 3) community kindergartens; 4) vocational training and adult education; 
5) special education development; 6) basic community infrastructure; 7) housing; 8) 

. registry of the population; and 9) integrated support for returning families. 

The Infrastructure component included the reconstruction and rehabilitation of 
public infrastructure in the following sectors: energy, telecommunications, roads 
(including rural roads and bridges), water and sanitation, and health and education 
buildings. - 

The Productive Sector component included projects to support the economic 
recovery of PRN target territory such as: 1) land acquisition; 2) productive credit; 3) 
technical assistance and extension services; 4) rehabilitation and development of small 
irrigation works; 5) rehabilitation and development of community based aquaculture; 
and 6) establishment of agro-forestry systems, 

The Environment component included six programs: 1) protection and 
management of natural reserves; 2) establishment of community based nurseries; 3) a 
pilot reforestation program; 4) soil conservation; 5) flood control; and 6) environmental 
education and environmental impact analyses. 

One final set of comments are needed to understand the Project Setting. When 
the civil war began in 1979, El Salvador found itself basically friendless due to its 
notorious human rights record (while the FMLN was able to call upon Cuba and its 
friends for support). Even many international WOs rejected involvement in El 
Salvador for reasons of conscience. In the early 1980s the US. Executive Branch was 
able to convince the U.S. Congress to support El Salvador as the alternative was the 

-- - -  colla~se of~&GQES_and a sec~nd_c~tnmunistc~untry (Nicaragua-then b w i n  
Sandinista hands) in Central America. In time, Sale El Salvador would find that it was 
receiving very large per capita U.S. economic assistance levels (over $3.1 billion from 



1980 through 1991). However, a number of U.S. groups and their friends in the U.S. 
Congress were uneasy to outright hostile to a USG partnership with the GOES to 
defeat what they saw as justifiably aggrieved insurgents. This placed the USAID 
program in El Salvador under a powerful spotlight, one that has dimmed considerably 
over time but even today shines. Moreover, El Salvador became very dependent 
financially, psychologically and polib'cally on high levels of U.S. assistance and 
involvemsnt. When the Peace Accords bill was presented there was a powerful GOES 
assumption that the U.S. would be very flexible and very generous in supporting 
GOES and FMW agreements. 



II. Summary Project Description 

While negotiations brought an end to the war, many problems would need to be 
addressed if peace were to endure: security guarantees; social impediments to 
reintegrating ex-combatants and their families into society; access to land; lingering 
mistrust of official programs; a dysfunctional justice system; GOES institutional 
weaknesses; low incomes; lack of employment opportunities; and a deteriorating 
environment. 

Economic reactivation and the renewal of basic social services in the postwar 
period was expected to be severely hampered by the lack of public infrastructure. , 

Damage and losses to the electrical, roads, telephone, water and school systems 
occurred both directly through violence and indirectly from power outages, insufficient 
maintenance and replacement, and normal deterioration. Many repairs had been 
postponed and expenditures had been especially limited in the conflictive zones. The 
investment necessary to extend and upgrade the infrastructure had simply not been. 
available. The backlog of reconstruction and new construction needs was enormous 
-one survey estimated the needs would cost $1.3 billion. 

It was considered in the US. Government's interest to support a national 
. reconstruction plan that would consolidate the peace negotiation process, help resolve 

societal unrest, and sow the seeds for future growth with equity within a stronger 
democracy. During the crisis years of the 1980s, much had been accomplished 
toward democracy and economic stabilization, but these thin foundations for progress 
needed to be made permanent by the continued nurturing of institutions of economic 
and political freedom. El Salvador needed to demonstrate that the expectations of 
democracy were well founded, and that an elected government, with market-based 
economic policies, could work for the benefit of all segments of society. If not, 
desperate people might again resort to violence. 

El Salvador 
115 formerly conflictive am municipaIities. 

As the peace process began to 
accelerate in early 1991, the USAID 
began to explore what it could do to 
support the national reconstruction 
program being elaSorated by the GOES 
and the process of national 
reconciliation and economic stabilization 
that would need to follow the 
termination of the conflict, 

-- - - - . - -- 
m51edtOMoad~ons: a) the p% 
positioning of 100 million colones ($13.5 
million equivalent at that time) of Host 
Country Owned Local Currency 



(HCOLC) which would be available for immediate disbursement by the GOES upon 
signature of the Peace Accords; and b) the development of a Project Paper for the 
Peace and National Recovery (NRP) Project (519-0394). 

The Project Agreement called for USAlD dollar funding of $166 million, GOES 
concurrence in the use of HCOLC equivalent to $35 million (from ESF and P.L 480, 
Tile I generations) and contributions from existing USAlD projects of $49 million. 
Thus, a total contribution of $250 million was anticipated. 

The USAlD strategy was to provide major support to the PRN, but to do it in 
such a way as to support the national reconciliation process and the economic 
stabilization of the country. The Project Goal statement in the NRP Project Paper read: 
Yo support El Salvador's National Reconstruction Plan in consolidating the peace 
process, helping resolve societal unrest, and sowing the seeds for future growth with 
equity and strong democracy.' 

It was assumed that Me most essential element would be the re-integratio&f 
the conflictive zones - 115 of El Salvador's 262 municipalities - into the economy and 
society and providing employment in those areas. Hence, the purpose statement 
read: "to promote the economic and social reactivation of the conflictive zones by 
restoring infrastructure and access to basic services, and assisting the democratic 
reintegrztion of their population.' Some 63 percent of the $250 million budget was 
allocated for Social and Economic Reactivation of the Conflictive Zones; an additional 

. 21 percent w k  allocated to infrastructure, an essential need for re-vitalizing the 
conflictive areas. The various Components of the NRP were designed to be an 
integrated whole; Sub-Components supporting other Sub-components and 
Components. The integrated whole focus was not maintained, however, due to 
factors mentioned earlier. 

As noted previously, the GOES had established the SRN in February 1992 to 
coordinate the PRN. The SRN was formed basically from a .predecessor organization 
known as CONARA, which since 1986 had provided funds for small projects to 
municipalies under the HCOLGfunded Municipalities in Action Program (MEA). From 
1986 through 1991 MEA had implemented 13,137 projects with a total cost of 
approximately $97.5 million equhrdent. A@ough CONARA's origins were 
counterinsurgency, it had proven very capable not only administratively and technically 
in the funding of small infrastructure projects, but also at strengthening municipalities 
and fostering local democratic processes in all but 19 of the 115 municipalities in the 
conflictive zones where the municipalities could not function. Therefore, a decision . 

-was madgtha+thgSRK-Wgd$~al l -US6-NRP-fundsen6~~ abligate$- - 

to the &sting USAiD projects that also would serve the NRP. 

A significant portion of the USAlD budget, particularly from the other projects 
cited in the Project Paper, was devoted to activities that would be of immediate 



concern once the Peace Accords were signed; it was assumed that most other donors 
would not be in a position to respond as quickly to GOES needs for supporting the 
peace process as would the U.S., and the USAlD knew that the GOES could not fund 
most of the needs without jeopardizing its economic stabilization efforts. 

The USAID assumed that some immediate assistance would go to ex- 
combatants, but that the objective would be to integrate them as quickly as possible 
into the mainstream of society. Hence, a minimal amount of funds was initially 
allocated for ex-combatants; it was assumed that they would benefit primarily from the 
allocation for socio-economic reactivation of the ex-conflictive zones, along with 
displaced persons, a repatriated population and the inhabitants of the ex-conflictive 
zones. 

Another part of the USAlD strategy was to maximize the importance of the 
USAID contribution to the GOES reconstruction and reconciliation effort in order to set 
a standard for contributions by other donors. Thus, contributions of nine other US4ID 
projects - some of which received additional funds - were included in the write-up for 
the NRP. Although it was anticipated that other donors could not move as quickly as 
the USG, it was hoped that they would come forth by 1993 with significant funding, 
particularly in support of socio-economic reactivation. The USAlD contribution for 
infrastructure induded funds for feasibility studies and support to the Directorate 
Goneral for ReconstNction (DGR) (an organization which had successfully managed 
reconstruction after the October 1986 earthquake); these allocations were designed to 
facilitate other donor contributions to the rebuilding of infrastructure. 

Approximately oiw year after the approval of the NRP, the Project Paper was 
amended to increase the funding by $50 million. This was justified prirnan'ly because 
the contributions of other donors had not been forthcoming as expected. The Project 
Goal statement did not change in substance but was recast slightly: 40 support El 
Salvador's National Reconstruction Plan in consolidating the peace process, furthering 
national reconciliation, and soying the seeds for future growth with equity and a stable 
democracy." 

The USAID's assumption about the quick reintegration of. ex-combatants turned 
out not to be valid. Both the ESAF and the FMLN insisted on controlling the process 
of providing benefits rather than letting the ex-combatants come forward on an 
individual basis. In addition, new demands were made on behalf of the ex- 
combatants; a new category of ex-combatants was added, the National Police, which 
are being de-mobiiied during a 14-month period beginning November 1993; they are 
being replaced by the new National Civilian Police. 

- --- -- - - - -- -- -- - - -- - - - - - - - - - - - - - - - -- 
The result of the added emphasis on ex-combatant assistance was a rewriting 

of the Project Purpose and a revision of the project budget which, inter alia, increased 
the ex-combatant component by over tenfold. The revised Project Purpose statement 



reads: Yo support implementation of the Salvadoran Peace Accords and the National 
Reconstruction Program by assisting the reintegration of exam, qtants, the economic 
and social reactivation of the formerly conflictive tones, and the democratic 
reintegration of their population.' The willingness of USAID/Washington to approve an 
additional $50 million for the project coincided with a special appropriation of 
Demobilization and Transition Funds. 

The NRP project was approved by the Mission Director on January 17, 1992 
and authorized by the Assistant Administrator for Latin America and the Caribbean in 
USAID/Washington on March 25, 1992. The Grant Agreement was signed with the 
GOES on May 6, 1992 The first dollar-funded Action Plan was approved on August 
20, 1992. The first HCOLGfunded Action Plan had been approved January 28th, i.e., 
NRP activities started within days of the signing of the Peace Accords. 

The Project Paper was revised March 8, 1993 to increase the life of project 
USAlD dollar contribution to the NRP project from $166,000 to $191,000, the . 
contribution of HCOLC from $35 million to $48 million and the contribution of other 
USAID projects from $49 million to $61 million. Thus, the total funds available from the 
USAlD program for assisting the GOES National fWonstruction Program was 
increased from $250 million to $300 million. Subsequently, the GOES added 
$9,815,000 equivalent in HCOLC (increasing HCOLC to $57,815,000) to provide 
additional funds for Land Transfers. 

C O M P O N E N T  

A. Immediate Assistance 4,000 5,686 . 
0. Ex-Combatant Ass*Wnce ++ 8,m 96,703 

C. 'Social and Economic Reactivation 157,000 121,774 

D.' Land Transfers to the General Populace 15,000 20,736 

E. Major lnfrastructureActMti8~ 56,m 51 ,I 14 

F. Program Audit and Management Lwc!z 
- - - - -  - - -- * - - - -- - - 250,!! _ --309L81155 - - - - 

+ A breakdown into the current 39 sub-component line items can be found in 
Appendix A 

*+ Includes $39.4 million for land transfers to ex-combatants 



Ill. PROJECT IMPLEMENTATION AND STATUS 

The NRP, like most USAlD Projects, required time for the USAlD and 
counterpart organizations to organize, establish and/or become familiar with 
procedures and to begin an acceptable pace of implementation. However, the NRP 
was not an ordinary project; it would be viewed very much in the manner that projects 
responding to natural catastrophes are viewed. There were demands that it move 
quickly in meeting demobilization requirements and the expectations of the ex- 
combatants, the general population of the ex-conflictive municipalities, and US and El 
Salvador government and private officials and organizations. Initially, the USAlD and 
the GOES bureaucracies were unable to respond to some of those demands. 

The first programs under the NRP were funded by the SRN using HCOLC, 
which allowed the GOES to begin projects quickly because it had administered local 
currency over past years and the administrative processes were well established. The 
SRN approved about $23 million in HCOLC project proposals between February and 
December of 1992 and disbursed about $21 million for these projects through June 
30, 1993. 

In September 1992, NRP programs began to be funded with U.S. dollars, which 
are administered under different rules and procedures than the HCOLC; this slowed 
program implementation. Through June 30, 1993, the first 10 months of this phase, 
the SRN had planned to disburse about $18 million of the $75 million available but 
disbursed only about $1 1 million. 

The implementation of the initial programs to be funded with U.S. dollars was 
delayed because AID was unable to disburse funds to the Salvadoran Government 
until it met certain administrative requirements. These requirements were not met until 
September 1992, four months after the Project Agreement was signed. Even after the 
requirements were met, additional delays occurred. Administrative processes within 
the Salvadoran Government delayed the first two AID disbursements from reaching the 
SRN by two months as Salvadoran procedures required several goveznment agencies 
to review and approve the transfer of funds among government organizations. 

Organizations receihring funds from the GOES are required to report on how 
funds previously' received were spent before receMng addidonal funds; with the 
Salvadoran Government's audit agency reviewing and approving the report. However, 
the audit agency can disallow the entire report if any one expenditure is questioned, 
returning the report to the submitting organization for resolution and thereby delaying 
further disbursements for the organization's project. For example, eariy in project 
implementation the Salvadoran audit agency rejected approximately $1.7 million in 
~~pendaur~_repoctssubmitted.by-thcea.cl~ng~~~~gaouatroFIE- 1 .  (NGOS) -- - 

administering projects under the NRP even though only a small portion of each report , 



was being questioned. As a result, additional funding for the organizations' activities 
was delayed for several months, . 

Misunderstandings about AID regulations and processes also contributed to 
disbursement delays. For example, the SRN mistakenly believed that under AID rules 
it could not submitexpenditure rsports to AID until at least 70 percent of the funds 
already received had been spent. AID rules do not prescribe a percentage of 
expenditures that must be reported but encourage monthly reports of expenditures to 
facilitate disbursements. 

The USAID, therefore, had to take action to address problems that impeded 
program implementation. Its staff worked with the GOES to improve administrative 
processes and clear misunderstandings of AID rules. The third transfer of AID funds 
in April 1993 was reviewed by GOES agencies and passed to the SRN in 13 days. In 
a June 1993 letter to the SRN, AID modified and amplified the procedures to disburse 
funds and report expenditures and required the SRN to process expenditure reports ' 

within 15 days so that the replenishment of advances was not delayed. The GOES 
also adopted a standard disallowance system so that entire expenditure reports were 
not rejected because of minor disallowances. 

While the USAIQ officials underestimated the potential for administrative 
problems and technical diculties that initially impeded the implementation of the NRP, 
competing demands for their time and resources were the. biggest reason they could 
not respond immediately when problems surfaced. For the first year following the 
signing of the peace agreement, many of AID'S efforts were directed towards resolving 
immediate crises and contentious issues arising from the ambiguities of the peace 
agreement. Furthermore, establishing new organizational structures within AID and 
the GOES to support the programs, as well as reviewing, approving, and monitoring 
initial projects funded with local currency, required considerable time and resources. 

Another problem that impeded getting the NRP off the ground as quickly as 
planned was that USAlD had assumed that its approval and monitoring responsibilities 
for the activities of the NRP couid be handled primarily by its technical offices 
(Agriculture, Health, Education and Training, Private Enterprise, Infrastructure and 
Regional Development) with a small coordination unit. This assumption, however, 
turned out not to be valid. All of these offices had large portfolios of ongoing projects 
and could not devote the e n o m  amount of dme that the NRP was demanding 
without neglecting those porttolios. By the end of 1992 it was clear that USAlD 
collectkrety was not on top of the NRP and the National Reconstruction Division of the . 
Office of Infrastructure and Regional Development was staffed up to deal with: a) the 
increasing number of activities to be approved; b) a backlog in monitoring activiies in 

- - the _ _ L - -  fieldg and_s)-thanaedfor hette~datam-projedpragcess.--Giu8hUSAlD- - - - - - - 
recruitment procedures (position descriptions, prwontract documents, competitive 
selection and contracts) this process took about six months, i.a., until mid 1993. 



Although the lmmediate Assistance Component and the MEA Subcomponent 
got off to quick starts, which were critical to "nailing down" the peace by showing 
positive GOES action and by providing the logistics required to demobilize the FMLN, 
very contentious issues quickly arose concerning the Ex-Combatant Assistance 
Component. The FMLN had not been included in any of the discussions leading up to 
the Project. It now made itself heard in both El Salvador and the U.S., in effect 
insisting that the Ex-Combatant Component become a much larger part of the NRP 
and that the ex-combatants be dealt with through the FMLN -- the ESAF would also 
make this demand. The over tenfold increase in the Ex-Combatant Assistance 
Component that resulted, along with a de facto requirement placed on the USAID and 
SRN that this Componont receive priority treatment, divided the NRP into three 
implementation phases: Immediate Assistance, Ex-combatant Assjstance and Social 
and Economic Reactivation, in that order, but with some overlap. The Land Transfers 
to the General Populace and Major Infrastructure Components, and the scholarships 
and land transfers under the Ex-Combatmt Assistance Component, are outside of 
these implementation phases because they require so much time. . . 

Win-lose style negotiations between the FMLN and the GOES, with the USAlD 
and/or the UN also involved, would delay movements toward reconciliation on the part 
of the FMLN and GOES. It also affected the USAID's relationship with the SRN, to 
which USAlD had delivered the management authority for the NRP. In effect, 
USAID/Washingtorr, which had approved the Project Paper, now demanded certain 
actions which would require USAID/EI Salvador to ignore some of the projuct 
management provisions of the Grant Agreement over the abjections of the SRN. This 
subject will be discussed later in this paper; however, it requires mention .here because , 

it had ag overarching effect on the entire implementation process during the first year 
of the N:';!? -- significantly delaying project implementation and reducing the quality of 
certain interventions. 

The USAID entered into the GOES National Reconstruction Program as one of 
many donors to the reconstruction effort, albeit the largest, providing over 25% of the 
total pledged. The USAlD expected that other donors -primarily the Inter-American 
Development Bank, the Central American Bank for Economic Integration, the 
European Economic Community, Japan and Germany - would be slower than the 
USAlD in providing resources. In the event, the other donors were s1ower.M they 
were restrictive in the use of their funds, e.g., funds totaling about $670 million are 
being provided only for roads or bridges or to be implemented by specific GOES 
ministries or NGOs, and critical Peace Accord activities such as public safety and land 
transfers generally have not received the level of other-donor attention desired. In fact, 
only the USG has provided a significant amount of funds to the SRN. This has meant 
that every time a new demand was placed on the SRN, USAID was asked funds for 
and NRP-~8pra~ramming,lt\1~~uldba d i m  exaggerata_the_H10d<,e~g.~me~tiags -- - - -  

and preparation of documents, that this situation caused during the first year of the 
NRP or, in the opinion of some, the damage that satisfying these demands did to the 



The following comments are divided into the NRP's six components. 

1. Component A - Immediate Assistance to the Zones Affected by the 
Conflict 

. '.I 

1. Land Mine Av~areness Campaign 
2. Food Distribution 
3. Health Sew'ces 
4. PVO Support 
5. Socio-Demographic Studies 
6. Documentation Certification 
7. SRN Administrative Costs 
8. UN Humanitarian Assistance * 
9. UN Truth Commission ** 
101 Contingencies 

Total 

Life of Project Funding 
($000) 

Oriainal Oct. '94 

* Assistance for sustenance provided to FMLN combatants during the 
demobilization process and while they were in special encampments. 

** The Commission produced a report on many of the atrocities committed by 
b ~ t h  sides of the conflict. 

All of the above now completed activities were funclsd under existing USAID/EI 
Salvador projects or HCOLC, with the exception of the UN Humanitarian Assistance 
and TnRh Commission activkies (not originally included in the NRP) which were funded 
under the NRP, but by Grant Agreements entered into by USAID/Washington. 
Therefore, this component moved quickly and is generally recognized to have moved 
very satisfactorily (with the exception of the sodo-demographic studies which were 
intended to provide information that would be useful for activity design, targeting, 
monitoring and evaluation. The results were not useful for that purpose). The Land 

- - M k A w a ~ e n e s s ~ E k o p e e $ - k e m  the-PIRPwhenttMEf-funded-it with 
other resources. 



In general, this Component allowed NGOs, the GOES, UN and USAlD to 
provide quickly i) food, health care, temporary shelter and other requirements for 
demobilizing FMLN ex-combatants and, in the case of health care, residents of the ex- 
conflictive zones; ii) support to the SRN in its new role; and iii) assistance in the 
documenting of ex-combatants and others in the ex-conflictive zones. This last 
requirement was especially important as many ex-conflictive zone residents had lost or 
never received thair cedulas, (national identity cards issued by municipalities which are 
required for voting, obtaining a passport and accessing GOES services) during the 
conflict. Moreover, many municipal buildings had been destroyed by the insurgents 
which required reconstructing records. Some 260,000 cedulas were issued (371% of 
the originally estimated target). 

2. Component B - Ex-Combatant Assistance 

Life of Project Funding. 
($ow . 

Sub-Cornqononts Oriaina! Oct.'94 

1. Social and Economic Re-integration Counseling 500 7,536 ** 
2. L o 4  University Scholarships 7,500 9,155 
3. Land Transfers * -0- 39,351 
4. Demobilization Packages * -0- 6,816 
5. Vocational Technical Training * -0- 11,811. 
6. Agricultural Credit * -0- 9,884 
7. Micro-Enterprise Credit * -0- 7,071 
8. War-Wounded Assistance * 4- . 

Total 8,m 96,703 

* The Original Life of Project Budget made provision for this assistance to ex- 
combatants, but under the Social and Economic Reactivation Component, 
. along with the civilian populace. War-Wounded Assistance for ex-combatants 
and Land Transfers for ex-combatants are discussed along with related 
activities in Components C and D, respectively, which follow. 

** This figure is misleading as only $908,000 is for the munseling of ESAF and 
NP exambatants. The remaining $6,628,080 is for scholarships, vocational 
training, and agricultural arid microenterprise credit for the NP. Because one 
NGO is handling the entire sub-component under one Agreement, the 
accounting is aggregated. 

. - -- - 

The USAlD strategy for ex-combatants, which was reflected in the NRP Project 
Paper design and Grant Agreement, called for dealing with ex-combatants on an 
individual basis by giving them counseling and providing scholarships to a local 



university for up to five years to ESAF and FMLN officers who could qualify for 
university acceptance. (Over 1,000 FMLN ex-combatants currently are enrolled in 
local high schools, technical schools or universities, more than two-thirds of whom are 
funded by the NRP.) Inter alia, the counseling was ;to advise the ex-combatants of the 
various benefits that they could access under Component C (see following section) 
which would be available to the general population of the ex-conflictive zones. The 
reasons for dealing with the ex-combatants in this manner were to accelerate their 
reintegration into the general population, to avoid the predictable resentment of 
assistance dedicated to ex-combatants on the part of the general population, which 
also had suffered during the conflict, and to impact in an equitable manner on the 
larger target group of poor peasants. This strategy - based upon the assumption that 
design decisions would be driven primarily by technical developmentgl factors rather 
than political considerations - collapsed almost immediately when it was rejected by 
the FMLN. 

The Peace Accords required that the GOES provide the PRN to the FMLN . 
within 30 days of the signature of the Accords. Although the FMLN would publicly 
.accept the PRN at a donor's conference, in order not to block ekpected large pledges 
of assistance, it rejected the idea that it would not control assistance to it's 
constituency and that this assistance would not be delivered through NGOs 
sympathetic to the FMLN. On the other hand, the GOES was not happy at having to 
deal with a group which only very recently had concluded a 12-year period of armed 
insurrection. Moreover, the FMLN was now a polittcal party gearing up for the March - 
1994 general elections which further heightened feelings. And the FMLN dld not like 
dealing with the GOES in general or the SRN in particular, which was the outgrowth of 
a counterinsurgency institution (CONAM). The political agendas of both the FMLN 
and the GOES would hang over the NRP for two years, i.e., until the elections in 
March of 1994. 

The FMLN proved especially successful at lobbying in the U.S. and the USAID 
was pressed to deal directly and often separately with the FMLN, which was contrary 
to the USAID policy of encouraging the FMLN to deal with the GOES in order to 
promote reconciliation. Moreover, the FMLN became adept at playing the GOES off 
against the USAID, rg., telling tho SRN that We USAID has already approved our 
position." The GOES reacted predictably and relations between the USAID and the 
SRN, which had been excellent, deteriorated sharply. Fortunately, over time the 
situation cooled down and the relationship returned to its former excellent status. 
However, Action Plans had to be developed for 24 separate activities in order to 
implement this Component. (See Annex C for an annotated list of 'NRP Actiwities 

- - 
Dedicated to Ex-Combatants.') And activity design was made even more difficult 
whenthe-FMtN fnltlattgreRJsed tu-c@liwnilistof i t S ~ ~ ~ i a t i e s  &id peEiiSnnlly 
rejected counseling, claiming fears for the safety of its sympathizers if the GOES knew 



their names. In time, as the FM1,N developed confidence in the GOES and USAID, it 
would begin to develop lists and - nended lists, each of which would increase the 
numbers of FMLN determined and UN sanctioned "eligible beneficiaries." 

An issue which has plagued the NRP's acceptability to the FMLN and its 
supporters in the US. has been the role that FMLN NGOs (or NGOs sympathetic to 
the FMLN) would play in the NRP. During the long conflict a number of informal 
NGOs came into being which assisted the areas of insurgent influence with donations 
from foreign groups. Many of these had (and have) political agendas. These NGOs 
had never dealt either with the GOES or USAID. Institutionally they were weak, i.e., in 
their ability to develop, manage and evaluate projects and to maintain project 
accounting acceptable to donors such as USAID. The NRP was not intended to be an 
institutional strengthening project. The USAlD had expected significant involvement in 
the NRP of a number of U.S. and local NGOs which it had developed during the 1980s 
and which would not need strengthening. However, the USAlD found that the 
pressures to utilize these NGOs required both institutional development interventions 
and special arrangements such as U.S. umbrella PVOs, e.g., Catholic Relief Services, 
which have worked with and through 43 FMLN related NGOs. (A matter of concern is 
whether in a couple of years there will be a sufficient flow of donor funds into El 
Salvador to allow these NGOs to survive.) 

What the FMLN demanded, the ESAF also demanded and received, with the 
exception of household starter packages and training and. productive credit for political 
officers (urban FM LN non-combatants). The FMW made demands for these benefits 
nonnegotiable. A major distinction between these two organizations was that while 
neither had previously been seriously involved in development, the FMLN got seriously 
interested in what did and did not happen. On the other hand, the ESAF made 
demands, but institutionally did not establish effective mechanisms or procedures to 
support what it obtained, e.g., the ESAF accepted counseling, but the actions or lack 
thereof (e.g., abruptly demobilizing 15,000 troops with insufficient lead-time for 
counseling) made offering the counseling very difficult. Both organizations, 
unfortunately, often tended to name people for training courses without consulting the 
trainees. In most of the programs, the FMLN decided which of its personnel would be 
able to participate. The FMLN wanted to be able to provide something like mustering 
out pay, but such was not permitted under the terms of the USAlD Project Agreement 
Therefore, the FMLN insisted that their personnel participate in all kinds of training 
programs, because they would be guaranteed some income (living expenses) for at 
least four to six months, depending on the program. As a result, some of the ex- 
combatant training has not been as effective as it might have been when measured by 
graduates employed in the area in which they were trained - 25% of the FMLN and 
19% of Be  ESAF -as @ May 1S4. 



In 1993, the USAlD took on the task of assisting in the demobilization of the 
National Police, which are being treated as ex-combatants. They are eligible for 
counseling, scholarships, training, credit and agricultural tool starter kits. 

In late 1993 when the' USAlD evaluated this Component it found that although 
about 30 percent of the FMLN eligible beneficiaries were women, a significant 
percentage of them were not benefitting from the NRP due to child rearing 
responsibilities. The special needs of women had been overlooked in the rush to 
redesign Component B. 

All activities under this Component we now completed or undeway, allowing 
the USAID and the SRN to increase their attention to Components C, D and E which 
follow. 

3. Co'mponent C - Social and Economic Reactivation . 
Life of Project Funding 

Sub-Cornoonentq 
($W 

Oriainal Oct34 

1. MEA 
2. Equipping and Supplying Health Posts 
3. Vaccinations 
4. War-wounded 
5. School Supplies, Equipment and Furniture 
6. Hiring Teachers 
7. PVO Support for Social Services 
8. Micro-Enterprise Credit and T.A. 
9. Agricuttural Credit and T.A. 
10. Support for Investment and Promotion 

. 1 1. Agricultural/HousehoId Starter Packages 
1 2. Vocational/Technical Training. 

Total 

This Component was to have received 52% of NRP funding. It will now receive 
39%. However, some of the war-wounded, training and credit aaivities, and the entire 
Agricultural/Househokl Starter Packages activity that this Component was to have 
funded have been funded under the Ex-Combatant Assistance Component The major 
loser in the budget battle that has diverted funds to ex-combatant and land transfer 
activities has been MEA, which has been reduced from $82.5 million to $53.8 million in 

- wdef @meet these otheFdeffiendsi This-has been-wtfoFtwtatemthgf&nee$s& 
the population of the ex-conflictive zone place very high priority on infrastructure 
improvements, especially roads, school-rooms and electrification projects. MEA also 
provides support to decentralization of government and to local reconciliation through 



local government processes; e.g., MEA projects are identified in open town meetings 
by the general population and citizen groups of a municipality, who also get to 
question the municipal council on the prioritization of projects selected. Members of 
the community where projects are located are full members of the committee that 
selects and monitors the contractor who constructs the project, with locally hired 
labor. Nevertheless, MEA has completed 2,116 NRP small, basic infrastructure 
projects in the formerly conflictive zones since early 1992. 

Here, as in Component C, an emphasis has been placed on using NGOs; a 
total of 122 NGOs have participated in NRP activities - credit, training, infrastructure, 
war-wounded rehabilitation, etc. - under all Components. Of the $300 million in 
project funded activities, slightly more than $100 million - one third -' is being 
implemented, or is scheduled to be implemented, by NGOs. Clearly, dealing with this 
number of NGOs has been a challenge for both the SRN and USAID/EI Salvador. 

While the requirements of most of the activities in this Component, e.g., . 
equipping health posts and schoolrooms, providing agricultural credit, etc. are weR 
known to most USAlD foreign service and other donor personnel, special mention 
should be made of war-wounded activities. Fortunately, these activities 'are less well 
known to most development practitioners. They will be requirements, however, of a 
post-war recovery effort. 

Land mines are so cheap thd they are used in great numbers by both sides in . 
a long conflict. Of course, land mines can not distinguish between belligerents and the 
civilians, so both will be injured - 75% of the civilian physically war-wounded were 
injured by land mines. Treating land mine victims probably will be a greater 
requirement than treating victims of other weapons. And there also will be civilian and 
ex-combatant victims of post-war traumatic stress disorders (PTSD) (psychosis, and 
acute and severe depression). The number of civil-war disabled Salvadorans (civilian 
and ex-combatant) exceeds 12,000. The PTSD affected population may exceed one 
million. 

' As early as 1986 the USG began to assist El Salvador to develop GOES (civilian 
and military) and private institutions to deal with the war-wounded. The institution 
building required was not easy and it took time. Fortunately, when the NRP arrived 
the USAlD had experience in this area and there were institutions that the LlSAlO could 
assist. ESAF war-wounded have been helped by the provision of raw materials for 
prosthetic and orthotic devices to an ESAF facility and by access to vocational training 
and assistance in seeking credit. The FMLN war-wounded have been helped by 
USAlD funding of a) Ministry of Health surgical procedures and b) a large NO0 that 
assists all disabled, includincr civilian w_;-w~un~&~d, anmi _hasfacil'ities thcaugholn the 
country. A separate NGO is working on PTSD with USAlD funds. 



Nevertheless, considerable USAlD effort was necessary to gain the confidence 
of FMLN sympathizers in these institutions and, to some extent, in getting the 
institutions interested in dealing with the ex-insurgents. Interinstitutional cooperation 
also had been a problem. Developing a civilian war-wounded strategy acceptable to 
the local institutions, SRN and USAID took almost two years. The NRP war-wounded 
activities are now moving well. However, a lot of work was needed to get them to this 
point. 

Overall outputs for this Component are in line with or ahead of the 50% percent 
of the elapsed Life of Project. (See Annex B for output information on this and other 
Components.) 

4. Component D - Land Transfers to the General Populace, 
Life of Project Funding 

($ow 
Sub-Comnonents Oriainal Oct994 

1. Credit for Land Purchases. 13,500 (not broken 
2. Surveys and Administratiw down) 

Salaries and Supplies AIa!2 - 
Total 15,000 20,736 

This discussion also covers the Ex-Combatant Assistance Land Transfer Sub- 
Component, which has an additional $39.4 million in Life of Project funding. In total, 
the amount of funds programmed for land transfers has risen from $15 million to over 
$60 million, which has the effect of reducing funds for other NRP objectives. 

Land transfers, either on land where FMLN sympathizers were squatting or 
other purchased land was an important part of the Peace Accords. The GOES 
promised to finance land for squatters or relocate the occupants if landowners refused 
to sell. The FMLN promised to provide an inventory of lands its supporters claimed 
within 20 days of the signature of the Accords. In turn, the GOES promised to legalize 
the status of these lands within six months, including the provision of titles. Both of 
these'timefrarnes were wildly optimistic. For example, previous Salvadoran experience 
with agrarian reform in the 1980s indicated that the process took 18 months when the 
beneficiary was known and if everything went smoothly - which it rarely did. 

The Project Paper talked of an estimated 8,000 squatters who might want land. 
In early 1992 the UN brokered an agreement wherein 22,500 ex-combatants (7,500 
FMLN and 15,000 ESAF) and 25,000 squatters were the target. The UN agreement 
also called for land to be transferred to approximately 19,400 recipients by April 30, 

- +998-WitktMFisfe~s ietp~eeessf8~the-:- . . fedpie& HewevefI asotthatdiite 
only 4,589 recipients had received land. And by September 30, 1994 that number had 
only climbed to 13,516,38% of the current Life of Project target (or estimate) of 36,000 
beneficiaries. 
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A recently completed survey indicates that 53% of all arable land which has 
been transferred (1 1,251 has. out of a total of 21,166 has.) is currently in production, 
complemented by another 19,509 has. in pasture currently ranging more than 23,000 
head of cattle. Of all beneficiaries who have recived land, 64% are currently working it. 
This is a significant increase over the 1993 survey figure of only 25%; however, the6 
is concern that some recipients have taken advantage of a benefit and do not plan to 
seriously farm their land. A total of 43,121 has. have been transferred (41,510 under 
the NRP). 

The process of verifying eligible recipients was very difficult for the FMLN, which 
agreed in September 1993 to a nationwide GOES campaign using newspaper notices. 
Even where the beneficiaries have been identified technical and procedural problems 
have delayed the process. Recently a new strategy for facilitating land transfer was 
adopted, by which beneficiaries are issued certificates worth up to 630,000 
(approximately $3,480) from the Land Bank. These certificates can be used to 
negotiate land purchases. The Land Bank is available to assist the beneficiaries in 
negotiations and in the use of the certificates. Wile this new system has reduced 
delays in processing land transfers, a number of problems still remain in the following 
areas: locating the owners of some of the properties requested, liens on or disputes 
over titles, surveying difficulties, overly centralized decision making in GOES institutions 
and even getting the beneficiaries to property closing meetings. Government 
bureaucracies - especially those in developing countries -- often move slowly. El 
Salvador's land transfer bureaucracies have not been an exception. Still, given the .. 
experience that El Salvador should have gained in land transfers during the 1980s, the 
GOES' performance in the NRP has been disheartening. 

One final set of comments on land transfers. Simply placing beneficiaries on his 
or her land is not enough. They need shelter and a safe water supply immediately. 
Few have ever owned farms; generally they are not skilled farmers. They need 
technical assistance on how to grow crops and/or raise livestock and on farm 
management. They need credit for inputs. And the timing of the technical assistance 
and credit opportunities must relate to the growing season or it may be lost. In 
addition, the beneficiaries and their neighbors probably will require improvements on 
neglected farm-to-market roads. Provision has been mads for these interventions in 
other NRP Components; albeit, in some cases belatedly. 



Sub-Com~onents Oriainal Oct. '94 

1. Feasibility Studies 10,000 4,238 
2. Technical Assistance to the DGR 7,000 697 
3. Emergency Repairs 10,000 -0- 
4. Infrastructure Reconstruction and Repairs 29.000 . 46.179 

Total 56,000 51,114 

This Component has suffered from both non-valid assumptions and, initially, 
from neglect. The first assumption to fall was a need for a special fund for emergency 
repairs. In fact, the USAID for a decade had met (and would continue to meet) . 
nationwide emergency major infrastructure needs from an existing war-related project, 
i.e., this sub-component was not nseded in the NRP. The second assumption to fall 
was that the SRN and the DGR would be able to cooperate successfully and that other 
donors would seek their services in the design and implementation of infrastructure 
projects. The SRN insisted that DGR personnel be seconded; the DGR insisted on 
money and responsibility. Moreover, other donors showed no interest in either the 
SRN or the DGR. This sub-component was terminated. The third assumption to fall 
was that the GOES and other donors would w'gnt feasibility study funds to develop 
major infrastructure projects. To the extent that a need for such 'funds developed, 
other donors covered the costs, with the exception of an Intermodal Transportation 
Study which the USAlD is funding at the request of the GOES and the Inter-American 
Development Bank. However, funds have been set aside recently to expand industrial 
production in the ex-conflictive zones through technical assistance and infrastructure 
improvements. 

A significant amount of Existing Project dollars and HCOLC have been 
committed and disbursed for Major Infrastructure Reconstruction and Repairs, 
primarily potable water, rural roads and rural electrification. However, the ESF/DTF 
funded Infrastructure Restoration and Reconstruction sub-component activities 
languished as program managers focused elsewhere until mid-1994 when these funds 
began to move slowly for the Intermodal Transportation Study, shelter and latrines, 
rural electrification and flood control. A major project activity tb rehabilitate or 
construct fan-to market access roads - with a focus on newly transferred land 
parcels - will begin after the rainy season that ends in November 1994. 



6. Component F - Program Audit and Management 

Life of Project Funding 

Oriqinal Oct. '94 

1. Audit 
2. Management 
3. SRN Administrative Costs 

Total 

(not 2,274 
broken 6,335 

down) 5.193 
10,000 13,802 

This Component was provided to finance: 1) contracts for personal services io 
support the National Reconstruction Division of the Office of Infrastructure and 
Regional Development (IRD) of USAID/EI Salvador; 2) evaluations; 3) concurrent and 
post audits, pre-award surveys, technical assistance and other financial management , 
activities; 4) short-term technical assistance and special studies to deal with issues of 
a technical, management, administrative or a policy nature; and 5) specialized support 
for the SRN and other GOES units. 

. . 

The HCOLC for SRN Administratha Costs were added at the request of the 
GOES, which has yet to provide sufficient ordinary budget or other non-USG 
resources to support the SRN, which is needed to continue NRP implementation. The 
management costs rose when additional staff were added for the National 
Reconstruction Division of IRD. The audit costs rose as the number of administratively 
weak NGOs and/or NGOs which had no experience with USAID were added. 

Concluding Comments on Implementation and Status 

As of September 30, 1994, the accrued expenditures for the NRP totaled $165.6 
million, or 53% of the total Life of Project (LOP) Budget; and a total of $218.6 million, 
or 71% of the Budget, had. been committed. Moreover, a total of 72 Action Plans have 
been developed by the implementing agencies and approved by the GOES and 
USAID, and three major implementation agreements entered into'by USAID/EI 
Salvador with U.S. NGOs. The breakdown by funding source of accrued expenditures 
is as follows: 

Amount Percent of LOP Budaet m n d e d  

ESF/DTF 
(-1 

87,426 46 

HCOLC 40,695 70 

Existing Projects 37,474 61 



The USAlD was forced to be more accommodating and flexible than was 
desirable from a purely developmental standpoint in redesigning and implementing the 
NRP. As a result, some of its activities have not been as effective as they might have 
been. And a few - primarily related to land transfers - are well behind schedule. 
There has been a trade-off between peace and recovery. However, the peace has 
held, free and fair elections' have been held and respected, and reconstruction and 
reconciliation have taken hold, to which the NRP has made a critical contribution. Not 
a bad bottom line. 



IV. LESSONS LEARNED FOR POST-CONFLICT PEACE AND RECOVERY 
PROJECTS 

1. USAlD Manaaement and Staff Sho~~ld Receive S~ecial Trainina bv an Ex~ert 
in Conflict Resolution/Consensus Buildina Prior to Desian of the Proiect. 

A USAlD probably will be faced with project counterparts and beneficiaries 
holding deep-seated emotions, and mutual distrust and animosities towards each 
other -- and perhaps toward the USAlD if it is identified with one side of the conflict - 
due to their recent belligerent status. And there may be a number of political agendas 
being pushed. There must be strong consideration of the political dimension of the 

a project and a good understanding of the political forces at play. I 

This is far beyond the normal situations in which a USAlD attempts to build 
consensus among a project's stakeholders. Reducing the conflicts and reaching . ' 
consensus will be a tough job, one for which good preparation is needed. Success 
will not only result in a better project and faster implementation, but also serve the 
peace process. 

2. The USAID'S Proiect Itself Should Contain Activities and/or P r o j s  for 
Promotina Reconciliation and Consensus. 

As soon as possible the training recommended in 1 ab&e should be given to 
host government personnel and the representatives of the insurgents who will deal 
with project design and implementation. 

The expert brought in for 1. above or other qualified persons should be tasked 
with designing project interventions and/or processes for promoting reconciliation and 
consensus among the belligerants, host government personnel and donors. 
Consideration should be given to the origins of the conflict and to ways to strengthen 
a participatory civil society. Perhaps this would include governmental decentralization, 
including strengthening local governments and citizen groups. 

One general design (see 3. below) and implementation principle should be that 
meetings are tripartite i.e., both belligerent sides - depending on the situation in a 
country, one side may be both the government and its military - and the USAID. 
They should be participatory and problem-solving in nature with the objective of 
reaching win-win situations. The USAlD should make every effort to be - and to be 
seen as - an honest broker interested only in efficient and effective interventions. 
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3. Re~resentatives of Beneficiaries Should Partici~ate to the Maximum Extent 
Feasible in the Desian and lmnlementation of Proarams Desianed for Their 
Benefit. 

This, of course, is a cardinal rule for all assistance projects (albeit, in the past, 
often honored in the breach). It strengthens the feeling of ownership of, and interest 
in, the project on the part of the beneficiaries. It also helps to avoid false expectations, 
misunderstandings and rejection of what the donor plans to do. And it saves the time 
that may be needed to redesign a project to make it acceptable to the beneficiaries 
and/or the implementing institutions. As a USAlD may find that meeting with 
insurgents before the signing of a peace agreement is impossible, there may be a 
need for two stages in the design process. The first stage would begin as soon as 
the need for the project is determined and would design the obvious and non- 
controversial humanitarian, infrastructure and government service requirements which 
would be needed immediately after the cessation of hostilities, and prepare a rough 
draft of a design for the remainder of the project. The second stage would begin as 
soon as the insurgents could be included in the design process. . 

The USAlD should make a strong effort not to deliver a surprise package of 
assistance. If visits are made to countries which have implemented post-war recovery 

. projects, representatives of the ex-belligerents should be included. (This may require 
a second round of visits if visits were made prior to the period when the insurgents 
could be included.) The input of the ex-combatants should be involved in the project ' 

design process, including'disclosure of the number of ex-combatants which will be 
requesting assistance, broken down by types of assistance. After full exploration of 
what is acceptable to the ex-belligerents, the USAlD may have to compromise from 
that which it sees as the best design choice. 

Special ex-combatant assistance is not recommended, but if it is required then 
the representatives of the ex-belligerents should be required to present a registry of 
the ex-combatants during the design stage. This is to avoid the capricious addition of 
"eligible ex-combatantsa over time, to prevent ex-combatants from trying to access the 
same 'benefits more than once and to assist in determining if the target group is being 
reached. Also, the USAlD should insist on a counseling activity to help avoid 
providing benefits which do not meet the interest of beneficiaries. 

One possibility is that a respected neutral party, perhaps the UN, could 
convoke a general meeting of donors, the host government and the ex-belligerents at 
which the plans of the donors are discussed, including their possibilities and 
limitations, and the expected logistical and procedural problems. Separate meetings 
forthe donors that pfarr to-maksmajor contnbutrons . . to- comptex ptojects shoufd foftaw 
the general meeting. 

I JI 



4. There will be Pressures to Reseond to Every Need, In a Very Larae Universe 
of Needs. This Should be Avoided. 

Limited management capabilities and limited funds will reduce the quality of 
interventions if the USAlD allows itself to get into too many areas or works with too 
many implementing institutions. In the design process a strong attempt should be 
made to set a) priorities, inter alia, based upon what the USAlD knows it can do well, 
b) the parameters of the USAlD Program and c) terminal dates for applying for 
benefits under the several activities. Open-ended timeframes for activities become a 
drag on program implementors and tie up funds needed elsewhere. 

5. A USAlD Must Have A w s  to Resources for at Least Hl~manitarian 
Activities Almost lmmediatelv After the Cessation of Hostilities. 

These resources may be new USAlD dollars, reprogrammed funds from existing 
projects, HCOLC, PL-480 Tile II commodities or a combination of the preceeding. 
The requirements will be placed upon the mission quickly and it will be expected tb 
respond. The source(s) of the resources should provide the flexibility required to 
respond to a variety of needs. If USAID is looked to as the major donor by the USG, 
the host government and/or the UN, it may come under pressure to fill gaps if other 
donors move slowly. Whatever USAIDts role, USAID/Washington needs to be ready 
and able to respond rapidly to requests for flexible procurement procedures and to 
grant waivers as necessary and appropriate to avoid critical delays in implementation. 

6. Addina Funds to Existinu Proiects which, can Add Com~onents to Meet 
Reauirements and/or Utilizina Available HCOLC can be Venr Effective Wav- 
Assure a Fast Start-UD of Implementation. 

Normally the existing projects will have established management teams and 
processes which can be utilized. However, the office(s) managing the existing 
project(s) must understand the priorii attached to the new component by mission 
management and be required by it to act accordingly. In some countries the 
procedures for utilizing HCOLC also may be established. Even if not all interventions 
can be handled with existing projects and HCOLC, specific activities or activity starts 
could be handled this way. Fast activity starts probably will be required. 

7. The USAlD should Mainw lm~lementation Pexibily 

The USAlD should not lock itself into an implementation construct under which . 
it does not have the ability to respond to USG instructions or its own best judgement 
*crsating~ift1#ift-otWscowrterpart-instrtutron . . s. - T h e - p r o b a b i i i t y i s ~  

in this type of project USAlD will decide that certain interventions or implementation 
arrangements are needed that may not be viewed positively by the host government 
for the use of funds which it believes it controls. Therefore, the USAlD should 
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Project Agreement for direct USAlD implementation. 

8. The USAID should Ado~ t  an Oraanizational Structure that will be Effective in 
the Manaaement and lmnlementation of a Multisectoral Proiect. 

Differences in the size and nature of projects that may be developed and the 
organiz8,tion and staffing of missions preclude a hard and fast rule. Perhaps mission 
management will be able to provide overall project management with the various 
project sectors farmed out to existing mission technical offices. Perhaps a single 
existing or r - . ' office should manrge the project. Perhaps a mixture is indicated. 
However it ir, me, overall and specific responsibilities and related ahhority should be 
clearly assigned; and any additional staff required should be recruited as quickly as 
possible. ' The implementing unit(s) should not be allowed to view the project's 
components as isolated interventions but rather as parts of a larger and mutually . 
reinforcing effort. There will be a need for extensive communications between 
.technical offices and between technical offices and Mission management as problems 
develop and priorities arise. Mission management should keep the structure and 
staffing under review to ensure that they are effective responses to the requirements. If 
not, historical and traditional approaches may have to be replaced with a more 
functional and responsive construct. 

9. If There is Unusual Interestwin the US - The Conaress. S~ecial Interest 
Grou~s. the State Department, USAIDDVashincaton - in the BAID's Peace and . 
Recoverv Pract, then a So~histicated Proiect Data Base. Manaaement 

' 

Information %stem and Related Staff mav be Needed to Res~ond - Quickly 
pnd without Undue Disru~tion to lrn~lementation - to a Continuina and Larae 
Number of Inauiries about the Proiect. 

For purposes of project monitoring and evaluation, the USAltr may determine 
:!?st a large multiseetoral project will require .a sophisticated data base and MIS 
'even if there is not unusual US. based interest. 

10. An Assum~tiori should Not b.e Made that Because an !nstitution Has, 
Worked Well with USAlD in a Previous Proiect that It will Work Well lnitiallv - or 
At All - in a Different T v ~ e  of Proiea 

The USAlD should be careful to ensure that host government institutions and 
NGOs under consideration for an implementation role understand and support the 
olijeC€iVes m&desi@i ofthe pod-coniictpr6ject. If-hiwj do, the USAID sh&ld also 
make sure that they have the capability of implementing the project in what assuredly 
will be a period of considerable stress and pressure. If necessary, institutional 



strengthening activities and training, which may include the documentation, 
procedures and other requirements of the USAlD and/or host government, should be 
scheduled as soon as possible. Adaptations in USAlD and/or host government 
procedures may be required in order to facilitate implementation. 

1 1. War-Wounded Activities Normallv will be a. Reauirement. 

If the USAlD does not have considerable experience in dealing with the very 
highly specialized activities (surgery, prosthetic and orthotic devices, integrated 
functional rehabilitation services and post-war traumatic stress disorders) that will be 
needed, an immediate requirement will be technical assistance to survey the 
magnitude of the problem, identify existing and needed institutional capabilities 
(including facilities located near the victims), determine institutions willing and able to 
cooperate in the activities and to design a strategy for the activities. A qualified, full- 
time mission advisor probably will be needed during activity design and 
implementation. . . . 

12. Manv Ex-Combatants will have No Immediate Source of Income. Either the 
Host Government or a Donorhl - will have to Make Provisions to Sup~ort the fix- 
Combatants, e,~. .  While Thev are in Trainincr Until the First Harvest or for a Set 
Period. 

The willingness to provide a cash payment (conditioned on attendance in 
mustering out counseling) to ex-combatants immediately following cessation of 
hostilities and the signing of a Peace Accord may help to reduce the numbers of ex- 
combatants who enroll in training programs during the period immediately following . 
demobilization for the purpose of receiving a stipend, or entering into a life of 
crime utilizing the only skill they have - how to fire weapons at people. The 
unwillingness to provide a stipend may de facto exclude potential beneficiaries from 
activities. 

13. If a Pr* is D6sianed withomonsideration of the S~ecid Needs of 
.Women. Thev mav not be Able to Benefit F r r m  from the Pr- Peac& 
and National Recovenr Prwcts are not an Excggtion to this Rule, 

In the rush to design activities and to provide assistance the fact that the target 
groups - exambatant and general population - both contain significant percentages 
of women, and that they may have special needs in order to access or othewise 
benefit from assistance, may be overlooked. Consideration, for example, should be 
given to day-care centers for the children of ex-combatant mothers who desire 
training. A registry of ex-combatants would be helpful here both in design and 
implementation monitorirg a@vities to help ensure that women bcnefit eqgitgbly from 
the project. 



14. There mav be a Need for New Sector Strateaies for Areas in which the 
USAID has not Worked or for Modifications of Existina Strateaies to Fit the 
Needs of the Peace and National Recovew Proiect. 

A war-wounded strategy probably will be needed. Other areas will depend on 
the composition of the project and the amount of planning that has gone into the 
Project Paper. If objectives, input and output indicators, etc. are not well developed 
for a sector in the Project Paper, a sector strategy statement probably will be needed. 

15. The Structure and Timincr of Assistance in the Aaricultural Sector are Critical 
to Avoidina Problems and to Sector Succea 

The needs of new farmers, those receiving land transfers, are somewhat 
different from farmers returning to their land. The former may have been farm laborers 
or may never have worked on a farm as an adult. New farmers will need technical- 
assistance on how to grow crops and/or raise livestock, and on farm management. 
Returning farmers probably also would benefit from such technical assistance. Both 
groups will need funds for farm inputs, but may not be able to sewice loans for the 
first year or longer due to insufficient land or the inability to put all of their land into 
immediate production. Grants or a mixture of loans and grants may be required if 
massive loan defaults are to be avoided. Both groups also probably will need 
assistance for shelter, potable water and improvements of. neglected farm-to-market 

. roads. Strong efforts must be made to provide needed assistance prior to the start. of 
the first growing season following the beneficiaries settling or resettling on their land, 
otherwise a crop year will be lost. 

16. NGOs probably will be a Desireable and Necessarv Resource for 
Partici~atorv Proiect Design and Imdementation. 

Both local and locally long-standing U.S. NGOs probably will be needed for 
project implementation, inter alia, due to the normal weaknesses in developing country 
host governments, especially those just emerging from a civil-w&. Moreover, these 
NGOs may be very much in touch with the needs of the target beneficiaries and have 
their trust. Therefore, these NGOs can make a valuable contribution to the design 
process. Having said that, it should be recognized that many of them will not be 
skilled in reconciliation and may be part of the original political polarization. (See 
number 2 above.) 

Depending on the objectives of the project, a decision may be made to a) 
strenflen lo_o@ NGOs as p a  _of a buildina civil sacie& and grass ra ts  democratic 
initiatives objective, b) use only already capable NGOs in order to move faster and, at 
least initially, more effectively or c) adopt a mixture of a and b, depending upon the 
objectives and requirements. If any NGO strengthening is required it should be 



undertaken as soon as possible. 

One cautionary note. i h e  USAlD should be sensitive in its dealings with NGOs 
with predominately political as opposed to developmental agendas, the inclusion of 
which in a USAID-funded program could antagonize the host government and general 
populace and weaken the non-political image of the project. 

17. Local Coordination with other Donors. 

Most host governments do a poor job of donor coordination. USAlDs often do 
not do much better. Information on what this or that donor is doing must constantly be 

The host government should be pressed to improve its coordination, perhaps ' 

by co-chairing with the UN an informal donor coordination group. Still, there probably 
will be a need for USAlD staff to do follow-up coordination with donors working in 
areas related to USAID-funded activities. 

To a large extent other donors will have their own agendas 2nd interests. 
Donor coordination primarily will be information sharing on what others are doing. 
Still, the USAlD may be able to help some donors move more quickly and effectively 
given the information advantages of a resident USAID mission. And knowing *at 
others are doing can assist the USAlD in avoiding duplication of efforts. 

- 



USAlD PEACE AND NATIONAL RECOVERY PROJECT BUDGET 
(us OOLUFISJ 

A8 of Soptmrnbor 30,l QW 

APPENDIX A 

I 2. H o m  P a m  
3. Vamnrtnnr (Moll) 
4. Cmlm W m d r d  . 

Principdly through WO'r 
** Find drcbianm panding. 
*** Grant Agrounonts ahnod by AIDIWashington. 



EWEUWU (As of September 30, 1994) 
A. f l r d E O P s  

I. fncwso vater ~ i r l n t i o n  in Ih. axcoafli4vo row. 
2. Doccum perqncrgo of paopfo l i v iw  in povuty i n  the oxconflietivo +ow. 
3. D C C ~ ~ S O  gcrrtaugo of peoplo living la anfento povosy i a  cho ox-cannictivo ronnr. 
4. lacrsuo anrph~awat in NRP uur. 
5. Inccur i n c o ~  of project benoficlrdu; . 
6. Reintegrate o x ~ m b r t a n i r  i a o  c i v i l i n  lifo. 

fzmmm!m~ PUNNED ACCOMPUSBeD 
Imocdl.(e corNr(irr 
2.41- Rdld THIS NE%T THIS % OF 

LOP a i % m i &  m Y & c u M . U I P  
No. of nacv puroarJ LD 

err& (c/dulu)iuud 70.W 17,540 52.m d a  142,564 260,000 371 % 

Ea.comb.l.acr 

No. receiving damobil- 
La! 

&tian prckrgu 22,- 
a) FMLN Urn 
b) ESAF 11,200 
c) PN 500 

No. o f  FMLN d i u b W  
mceiving d i c a U w r g i c ~ 1  
atteation " 2.640 

No. o f  d iubhd rccciviag 
rrhabihtiaa r u i u u n o  5,000 

. a) FMLN 4.400 
b) ESAF 600 

No. o f  ox-co&taUr m- 
ceiving t n i n i n ~  " 
I) 2-5 yt. academic Khq. 1,650 
1) FMLN 600 
b) ESAF 6iM 
C) PN 450 

2) 6-mRlh voc.lrg. tm:. 17,100 
a) FMLN 
b) ESAF 

7 . m  
6.560 

el  PN 3,am 

PLANNED ACCOMPUSHED 
Aut(rrwe lo 
Ex-Cecnbr(m~~ THIS NEXT TIUS 9C OF 

m m c u M . a  mcuhr,u,p 
No. of oxcombrsntr ro- 

coiving credit " 15.000 3,400 9.000 2,000 4,182 8.987 60% 

No. of rxlombrsnta a d  lenedonr receiving land (Ses Component N) 

No. mcaiviw rda 
y r a l i o n  c c u d i n g  40,300 3,000 40,300 0 
a) FMLN " 7,- 0 7 . m  0 
b) UIAFv 28,500 0 28,500 0 
C) PN 4,300 3.000 4,300 0 - PLANNED 

sdd rad Bcooo&. 
Rurtil&* m s  NEXT 

MP SEkL C U M . s w ,  
No. o f  people tninsd mu 54.1 15 9.415 37.880 9,415 

I) m a  43,392 7,756 31.312 7,756 
b) w o m ~  10,723 1,659 6,568 1,659 

No. o f  credit boasficiader mY 

63,000 15,000 19,900 3,600 
5,000 1.000 3,000 2,090 

12.000 5.000 7.000 293 

ACCOMPLISHED 

~ ~ 

Thir ir a new indicator. Dam will be available next rcmcster. 

No. o f  NaOI putklp.cicy 
In cocam~~ciioa rctividt 
(cum.) 

No. of civillrn wrewouded 

No. of didled civilirnr 
m i v i n g  phyrial  d a b i -  
l i t i o n  nsim~neo in NRP 



with adquua water a d  
unitrlion . 73 

No. of MEA basic 
infnunrcturo pmjecta " 
a) ~ l d *  
b) cchaal mom 
c) community building1 
d) elcetric pmjectr 
4 he& pour 
I) poublo water p m j a  
g) mwicipal buildingr 
b) ahefpmirc(r 

Pcrcenc o f  NRP p o p u h h  rwod 
by MEA inhrctmcture 
pmjectr 

Percrauga o f  aaloar partic& . 
prtinp ia MEA opon town 
mcuinga 93% 

No. o f  open town mecci~r 
held .D 230 

WllS 
SEM. 

10 

I 75  
alr 
dr 
d A  

alr 
dr 
dr 
nlr 
d. 

10 1 

230 

NEXT 
W s E M .  

71 

3,595 
alr 
dr 
d e  
dr 
dr 
dr 
dr 
al. 

dr 

230 

10 

875 
dr 
dr 
d a  
alr 
alr 
dr 
d A  

alr 

80% 

230 

%OF, 
U)P 

77 % 

45% 
dr 
dr 
dr 
d m  
dr 
alr 
alr 
dr 

d. 

106% 

PLANNED 

I1 B . a u o U M . M * ) n ~ * m b ( L . ~ . ~ q d r c L i r ~ a ) . ~ L .  
d c d d . r t b ~ p d .  P L ~ ~ ~ ~ ~ M Q ~ Y Q I Y . I O I ~ ~ ~ ~ ~ C Q L . ~ & .  
( i v u m d b P & . l .  A ~ b u h l ~ U O E v l * i l , ~ ) 1 ( 8 A a W b h ' A c c o l p l i * c d . c d r r a  

'U P b a d ~ a I s ~ w r ) r i r o v L d & ( o ~ ~ ~ p b ~ ~ ~ ~ .  
31 Ncw S d c ~ c  (olicllol 
41 P c r s c ~ u ~ - b . e d a ~ ~ e d ~ d ; m r a r p w i r o ~ d L . k ~ d b r d ~  
w- 

4~ Y N ~ b g d ~ L J I g a l e f c . r W e a ~ d k ~ I r Y b d d h t I J ~ ) r ~ u .  
dl i k a u u ~ ~ ~ ~ ~ c o W . r L L d O l l y g . l ~ ~ o l c l v r k G U t n r b r ~ . ~  

* r ~ h u w o . s ~ , y m ~ - , r ~ ~ h a m i u l ~ .  
71 TbbUdw4b~qdycyBlCYBlk~*r10q~. ~ w ~ u ~ s a m r i . d ' b * n r p d ( ~ t w .  

F a n u r m n L . r d r d d U d 4 H . r i o a , ~ , a d r b . d U W D .  AccapUd-uwMm-; 
bcoce. ~ v l d r r  &a 7 w. 

II T y r l h . b s a m i n d ~ I b L p l i o r . d u l O ~ d ~ .  
PI m & r O l P d O d .  

C C ) M P ( I ! :  PLANNED 
ldnr(mc1ure I 

TIIIS NEXT 
SEhl. m- 

3 '13 0 

MP 
No. o f  phyucd nhrbiliution 

facilitiw opened i n  NRP atcar 16 

No. of: 
3 tm. lmdr  rchrbili~kdv3,600 
b) km.lnilwaya rrhrbili- 

uted 78 
C) km.ldoctric errumiuion 

rod diuribution tiaar 
rehabilitated 600 

d) r d d i t i o ~ l  bocrsfichriw 
W/ W H U  10 pOIIbI0 
water 34.500' 

Cumulrtive pamat o f  NRP populr- 
tion bonsf i t~iq frum ~ r r l  - (Tho SAR will repod on lhir now indicrtor rr o f  n e n  scrneucr.) 
d impmvemeatlcxpanaion 
rctivitier 

C.1. mrr Accomdkhuteab aad O v d  h h y  
Sinca th. NRP began almolt thm ywrr  ago (52% o f  I c  LOP puiod). almost $216 million hr r  been 
~ommitled (rmounc nprorenlr rppmrimlely 69% o f  tho prerenIs3 10 milliun LOP funding) tu 
~l~ m ~ c o  lbra 72 pmJcct rccivitiu. 'Iha mjoriv of rhe Action Plrnr approved during the 
mnuta wom in tho S o d  ud Economic Ruc l i va t i~ .  E.ad Tnnrfer. and I n t h r ~ ~ c t u r e  Compone~r. 
No now rdv i t ier  b v e  btca rppmvd under tho ErCombrtawa Component; huwever, additional 
funding war rUocrtd to two oagaing ox-combrtad activitier: FUSADES (FMLN 600) and the Nriional 
Pdico. fa ia expected Uut W a g  prioritiu and trcnda enrbliched during the pau runeacr wil l  
continuo tbrwgh PY95. 

With m f m  10 Major Outguu, rcwmptirhmcnlr remain in liac with 'curnulrtive p l r n u l '  targets. In 
&o E.&h(.BL Cmpoog(. major dorign and implemeruadon difficultiu with rhm 'FhfLN a' 
program wua  &vd, ;nd tntni&r#ivll;r fur thedemobilizing Nariunrl Pulicc began. In the Socirl 
uul %ooomic R e d v . ( i a a  Cmpweo(, NQO i n ~ t i t u t i o ~ l  urenglhening activities coruinue; plubrl 

for rgriaJlunl ?nd rnicrwclcrpriro credit, civilian war-wounded. and vocatioml tnining 
waro rppmved, mad rclrtsd rctivitier begun. Under I e  Land Transfer Component. new prucdu- 
far diiribuw lud (itlea warm davbd which will r c d u r l o  project implementation. I n  Ihe 
MNtwlere Compnaeat, tho ' d m a  voc ida '  ( ~ n l  mads) program and the lnlermdrl  
Tmnrpoancion ~&dy  were approval, among &err. 

spscrrsc Acwalplirhmadr - R e g u h  6394: 
Proprrrn AcLivi(iar I) Proviaion u f  260.000 new pcraonal I D  canla (cidulru) tu NRP exrumb~~rnrr  
rad civiliaar helped incrwo tho number of registered vaten in  h e  I IS target n~unisiprliticc fmm 
591.4% (1491) to 634,227 (1994). 2) 16,895 exsombruntt hrvc received rume fonn o f  trainilly rince 
rh. projscc began. 3) 59.492 mull farmcn and micro-cnicrpriro ownen have rcceivcd c d i t  frum Ihc 
Agrieuhual Dovdopmant 8.d rad horn 39 N00a. 4) 122 NQOa 11avc reccived NRP 'uppun, 
r m o u d n l  to 40% bf tha fund@ wmmittad (excluding land eanrfarr and credit, which are exccu~ul by 
aOul agmnciar). 5) Tho Municipatuiu i n  Acliun (MEA) activity aJdul350 brric infrart~cture 
intowantioar during the m a r .  for A cumulative t a I  o f  2.1 16 retiviciu. She &d Bank cnnr fcrd 
an dklui0~\22,331 acrer to mum than 3,300 ex-cumb8~rUr during rha repuning perid. 



Appendix C 

NRP ACTIVITIES DEDICATED TO EX-COMBATANTS 

ESAF and FMLN Activities (The following activities are ongoing or 
have been completed. 1 

1. Scholarshi~s for Ex-Combatants. The original Project Paper 
contemplated providing scholarships to 900 ex-combatants. The 
current program has 690 FMW, 416 ESAF and 60 National Police 
(PN) enrolled in two, three and five year programs. Preliminary 
estimates indicate that an additional 550 ex-PN agents may apply 
for one of the scholarship options. 

2. Auricultural and Vocational Traininq. For the FMLN and ESAF, 
enrollment in this activity initiated in March of 1993 andq 
closed, in some cases as late as August of 1994. At first, the 
SRN contracted directly with a myriad of training institutions, 
each providing training services based on geographic presence or. 
technical expertise. In order to ease the management burden &y 
lowering the SRN1s number of implementation units, it selected an 
agricultural training NGO specialist and an NGO with a specialty 
in providing training in industrial and service.skills. These 
llumbrellall NGOs were made responsible for directly training ex- 
combatants or sub-granting and monitoring regional or local 
training institutions. 7,870 FMLN and 7,805 ESAF received this 
benefit and there could be a demand by as many as 3,800 NP-for 
six months of agricultural or vocational training. - 
3. Live s c r c ] c _ a n d J  t Assistance for EX- 
Combatanc~, Additional technical assistance was provided to ex- 
combatants concentrated in geographic areas of El Salvador. Some 
6,000 FMLN and 2,000 ESAF that received agricultural courses 
received additional orientation in appropriate technology and 
farm management, and credit application assistance. This one 
year activity, overseen by the UNDP, was conducted by local NGOs 
and ended in April of 1994. 

4. A a r i c u l ~ e d i t  and Technical -_for Farmers. 
Credit subsidized by the GOES has been received by a total of 
7,098 ex-combatants from both sides (1,625 ESAF, 5,473 FMLN). 

5. Micro-Entemrise Develowm~nt for Ex - Combatan ts . Funds for the 
.development of some 1,600 small businesses for the FMLN and the 
same amount for the ESAF have been made available. ~ h u s  far, 
1,156 FMLN and 740 ESAF have received micro-enterprise credits. 

6. Land Transfer for the Ex-Combatants,Originally the best 
estimate of the number of families wishing to purchase land was 
8, OQO- k&vi;l-~-ittfs an& ex-combatants) . - Bs oE September 30, 1994, 
USAID has financed land purchases for 2,712 FMLN and 2,184 ESAF 
ex-combatants and 6,157 FMLN squatters.. 



7. Emersencv Shelter for the Ex-Combatants. Since October, 1993, 
emergency shelter materials have been provided for 571 FMLN and 
681 ESAF ex-combatant recipients of land transfers in isolated 
areas. To the extent possible, USAID also is providing basic 
infrastructure projects such as water and access road 
improvements to these sites. 

8. Aaricultural Tool Starter Kits. An assorted tool package 
consisting of three hoes, a pike, a shovel, a pick, an axe, six 
assorted machetes, a hammer, a drying cloth and an agricultural 
sprayer were provided to almost 8,800 FMLN and 6,800 ESAF ex- 
combatants. 

NOTE. It was necessary to provide a subsistence allowance to ex- 
combatants of roughly $100 per month during their training 
period. This benefit still applies for those ex-combatants 
enrolled in the academic scholarship program. 

Special Programs Exclueively for the FMLN 

1. Household Furnishinas. The U.N. and the FMLN approached USAID 
in July 1992 for support in providing a household starter package 
for 8,500 FMLN ex-combatants. The F'MLN leadership convincingly 
explained that the symbolic gesture of the GOES,helping the ex- 
combatant masses to re-establish homes was very important and 
that the-Peace Agreement would break down If the GOES did not 
manage to provide the FMLN with basic items such as beds, bed 
linen, a table, chairs, a cooking stove, etc. The U.N. appealed 
to the donor community for funding pledges but less than 
sufficient funds were received to buy the household items. Under 
great pressure from the U.S. Congress and the GOES, USAID agreed 
to finance the procurement using a U.S. contractor. (Interviews 
during the distribution indicated that many ex-c~mbatants were 
storing the goods with relatives because they had no homes. 
However, there were only a limited number of reports of attempts 
to re-sell the items.j In the end, nearly 10,747 members of the 
FMLN received household furnishings. 

icultural Tool Starter Kim 2. Acrr : A, total of 1,'600 bets were 
called for in the initial plans. However, that number increased 
to nearly 8,800. 

3. Academic Refresher Course. The FMLN requested a special, 
academic refresher course for those ex-combatants who were going 
to apply for scholarships. 415 beneficiaries received a three 
month course along with a modest stipend of approximately $100 
and payment of sch~al supplies. 

4. FMLN 600 Leader Mic w - E n a m r i s e  T r a ~ n ~ n u  and Credit. The 
. . 

FMLN convinced the State Department and the U.S. Congress that a 
special program for the leaders of the FMLN was necessary and 



important to allow full reintegration by the ex-combatants and 
political officers of the FMLN. The GOES made provisions for 
demobilizins ESAF officers utilizinq NRP funds and the FMLN 
wanted a si&ar program. A was agreed upon that will 
provide orientation counselling and vocational skills training to 
200, and business management training to 392 former FMLN leaders. 
A credit line to implement business plans is available to 592 
former FMLN leaders. The UNDP and a local NGO are implementing 
the activity which is scheduled to end in December 1994, but the 
credit activity may be extended into early 1995. 

5. Assistance to War-Wounded. Medical and rehabilitation 
.treatment has been provided to approximately 2,500. Activities 
covered under this activity include diagnose, referral, surgery, 
rehabilitation and purchase of equipment. This activity started 
in January 1993 and ended in June 1994. 

Special Programs Excluaively for the ESAF Ex-Combatants . . 
ellincr S 1. Couns ervices. The ESAF troops to be demobilized 

initially were counselled on military bases situated around El 
Salvador. Nearly 38,500 ESAF were potential beneficiaries of 
this activity, 7,400 were actually counselled due to a lack of 
support from the ESAF high command. 

2. Assistance to the ESAF War-Wounded. Assistance is being 
provided to 350 ESAF disabled ex-combatants in the form of . 
training, professional rehabilitation and micro-enterprise credit 
through a local NGO. This 19 month activity is scheduled to end 
in May 1995. 

Special Program Excluaively for the demobilizing PN 

1. pernobilizatioq: A U.S. contractor is working under an USAID 
Cooperative Agreement to provide assistance to the demobilizing 
PN.- -There are six regional centers where PN members can receive 
counselling services in preparation for accessing training and 
credit benefits. As of September 1994, 4,146 PN members have 
received counselling. 
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APPENDIX D 

PROFILE OF FMLN, ESAF AND THE PN EX-COMBATANTS RECEIVING 
OR EXPECTED TO RECEIVE NRP BENEFITS 

Farabundo Mani National Liberation E~ salvador F~~~~~ (ESAF) 
Front (FMLN) 

National Police (PN) 

10,740 Ex.Combatants 14,000 Ex-Combatants 4,000 Ex-Agents 

-During the conflict they lived -Come from predominantly -Come from predominantly 
within 11 5 Municipalitiesof rural areas urban areas 
the conflictive zones 

Average a p :  2 0  to 22 years -Average age: 24 years -Average aga  26 years 

-Average length of s e ~ c e :  4 -Average length of service: 2 
t o  5 years 

-Average years of education: -Average years of education: -Average wars of education: 
6 years 4.8 mrs ~ w J =  

. . 

Comparison of Areas Selected by Ex-Combatants for Training 

THOUSANDS 1 0 

8 

8 

4 

ACTUAL 
858D 

em& n 

a.7w 7m 

1.182-1- 

FMLN 

ACTUAL 
8,255 

ESAF 

PROJECTED 
4,151 

PN 

1110/W0 - SEPT. '94: MG 'PROFILE' 



APPENDIX E 

METHODOLOGY 

The preparation of this final report was requested by, and drafted in close 
collaboration with, USAID/ES staff of the Office of Infrastructure and Regional 
Development (IRD) by a retired USAlD Senior Foreign Service Officer who worked in El 
Salvador before the civil war from 1968 to 7971, during ths civil war from 1984 to 1989 
and after the civil war part-time from 1992 until 1994. In addition to his personal . ' 
knowledge of El Salvador and the Peace and National Recovery Project, he had 
readily available extensive project documentation (e.g., the Project Paper and 
Amendment, USAlD project status and special reports, a January 1994 Project 
Evaluation and reports on the Project by the GAO and interested private and 
international organizations) and access to many individuals familiar with the Project 
both within and outside USAID/EI Salvador who were interviewed. Various drafts of 

- the report were circulated for comment. This final report represents the views of the 
USAID/EI Salvador Mission. 

. Marc Scott 
Director, Office of Infrastructure 

and Regional Development 
USAID/EI Salvador 

Henry Reynolds 
Acting Mission Director 

USAID/EI Sahrador 



Appendix IV 

HUMANITARIAN ASSISTANCE PERFORMANCE MEASUREMENT WORKSHOP 
JUNE 15-16,1995 

ATTENDEES I ADDRESS I I 
Rita Aggarwal USAIDIAFWSD P) (202) 647-6336 

NS 2744 
Washington, D.C. 20523-0089 . 

Frank Alejandro USAID BHR/PPE P) (703) 35141 13 
S A-8 
Rm. 361 
Washington, D.C. 20523-0806 

Janet Ballantyne USAID DAARPCICDLE P) (703) 875-4301 
SA- 18 
Rm. 311C 
Washington, D.C. 20523-0000 

Dwayne Baltz FEMA P) (202) 646-273 1 
500 C St. F) (202) 646-4371 
Washington, D.C. 20472 

Gerry Britan USAID/PPClCDIE/PME P), (703) 875-4 194 
SA- 18 F) (703) 875-4394/875-4866 
Rm. 308C 
Washington, D.C. 20523-1802 

Melissa Browne MSYPRISM P) (703) 3 12-7540 ext. 26 
161 1 North Kent St. F) (703j 312-7548 
Suite 803 
Arlington, VA 22209 

Polly Byers USAID BHRIOFDA P) (202) 647-7538 
NS 1262A 
Washington, DC 20523-0008 

Kay Calavan BHREFP 
15 15 Wilson Blvd., 
3rd Floor, 
Rosslyn, VA 22209 

Mike Calavan USAID/PPC/POA P) (703) 875-4855 

Washington, D.C. 20523-1802 t 



ATTENDEES 

Hap Cam 

Michelle Carter 

Toni Christiansen-Wagner 

Bruce Cogil 

Fred Cole 

Ollie Davidson 

Gabrielle Eennis 

3eorge Devendorf 

Maxx Dilley 

ADDRESS PHONE FAX 

MSI , P) (202) 484-7170 
600 Water St S.W. F) (202) 488-0754 
Washington, D.C. 

USAIDfPPCIDP . . P) (202) 736-4308 
NS 3918 F) (202) 647-8595 
Washington, D.C. 20523-0000 

USAIDIPPCIAA P) (202) 647-8592 
NS 3645A F) (202) 647-5189 
Washington, D.C. 20523 -0004 

Impact Project P).(703) 807-2092 
1655 N. Fort Myer Dr. F) (703) 807-1 128 
Suite 300 
Arlington,V A 

USAID BHRIPPE P) (703) 351-0127 
SA-8 
Rm. 365 
Washington, D.C. 20523-0806 

MSI P) (202) 484-7 170 
600 Water St., S.W. F) (202) 588-0754 
Washington, D.C. 20024 

USAIDIPort-Au-Prince, Hsiti P) (509) 225-500 
c/o The Depaxtmsnt of State F) (509) 239603 
Washington, D.C. 2052 1-3400 

USAID PPC P) (202) 647-7066 
NS 3645A F) (202) 647-5 189 
Washington, D.C. 20523-0000 - 

LAUPRISM 
161 1 ~ o r t  h Kent St. 
Suite 803 
Arlington, VA 22209 

braction 
1717 Mass Ave. NW 
Ste 801 
Wasbington,DC 20036 

JSAID BHR/OFDA I P) (202) 663-3165 
9A-1 rm 1001 
WBshingrm D.C. 20523-01 16 

- - - - - - - - - - 

?reedom from Hunger P) (916) 758-6200 
1644 DaVinci Court F) (916) 758-6241 
?O Box 2000 
Davis , CA 95617 



ATTENDEES 

Dina Esposito 

Jim Esselman 

Maria Augusta Femandez ' 

Elise Fikes 

Katherine Fischer 

Tim Frankenberger 

Steve Gale 

Lois Godiksen 

lohn Grant 

-- 

Zoberta Van Haeften 

ADDRESS I PWONE PAX 

lJSAI[D BHlUPPE P) (703) 351-0116 
SA-8 rm 355 
Washington, D.C. 20523-0806 

USAID PPC/CDIE/DIiR&RS P) (703) 875-4967 
SA- 18 
Rm. 203 R 
Washington, D.C. 20523-1 80 1 

USAIDIQuito, Ecuador 
c/o American EmbassyIQuito 
Unit # 5330, 
APO AA 34039-3420 

USAID/PPC/DC P) (202) 647-3358 
N.S. 3637 F) (202) 647-8595 
Washington, D.c.' 20523-0034 

UMCOR 
1601 N Kent St 
Suite 1010 
Arlington,VA 22209 

CARE 
151 Ellis St., 
Atlanta, GA 30303 

USAID PXICCE2PM.E P) (703) 8754272 
SA- 18 F) (703) 875-4394/875-4866 
Rm. 306-F 
Washi.n;ltm, D.C. 20523-1802 

USAID PPCICDIEIPME P) (703) 875-5684 
SA-18 . F) (703) 875439418754866 
Rm. 308 D 
Washington, D.C. 20523-1802 

USAID BT,WPPE . P) (703) 35 1-0221 
SA-8 
Rm. 725 
\Vashington, D.C. 20523-0805 

SCFNSA P) (203) 221-4200 
54 Wilton Rd. F) (203) 22142 10 
Westport, CT 06880 

- - 

USAIDILACIRSD - BEZG P) (202) 647-5682 
NS 2242 
Washington, D.C. 20523-0048 



ATTENDEES 

David Hagcn 

Steven Hansch 

Shirley Hoffman 

Linda Howey 

Dr. Mukesh Kapila 

Elizabeth Kassins 

Derrek Kayongo 

Graham Ken 

Bob Kramer 

Don Krumm 

Krishna Kumar 

- 
ADDRESS PHONE FAX 

- -- 

USAID BHRfFFPER P) (703) 351-0166 
Sk-8 
Rm. 343 
Washington, D.C. 20523-0309 

Refugee Policy Group 
1424 16th St N.W. 
Washington, D.C. 20036 

- - 

USAID BHRIOFDAIPMP P) (202) 647-9678 
NS 1262A 
Washington, D.C. 20523-0008 

- -- - 

USAIDIAFFUM P) (202) 647-5588 
NS 3909 
Washington, D.C. 20523-0036 

ODA P) 011 441719170778 
94 Victoria Street F) 011 441719170502 
London SWIESJL 
England 

UNiDHA P) (z  22) 963-4079 
27th Floor F) (212) 963-4879 
UN Headquarters 
New York, NY 10017 

Congressional Hcngcr Policy P) (202) 547-7022 
A Street N.W. F) (202) 547-7575 
Washington,D.C. 

LJSAID PPCICDIE/PME P) (703) 875-41 16 
SA-18 F) (703) 875439418754866 
Rm. 306G 
washin&on, DC 20523-1802 

- 

USAID BHR/FFP P) (703) 3514iU6 
SA-8 
Rm. 337 
Washiagton, D.C. 20523-0809, 

[NR/OG/UN 
NS 8749 
Washington, D.C. 20523 

USAID/CDIE/PPC/POA P) (703) 875-4964 

Rm. 219C 
Washington, D.C. 20523-1802 



ATTENDEES I ADDRESS 
Tim Lavelle USAID/BHWFFP 

SA-8 
Rm. 335 
Washington, D.C. 20323-0809 

Dennis Lollg USAID ENVHR/EHA 
NS 2941 
Washington, D.C. 20532-0000 

Erika Lund USAID G/ENVn.JP 
SA-18 
Rm. 403 
Washington, D.C. 20523-1822 

William Lyerly, Jr. USAIDIAWSDMRD 
NS 2839B 
Washington, D.C. 20523-0089 

John Mason USAID BHWOFDA 
NS 1262A 
Washington, D.C. 20523-0008 

Heather McHugh USAID PPC/CDIE/DI/R&RS 
SA-18 
Rm. 206C 
Washington, D.C. 20523-1802 

Carl Mabbs-Zeno . USAlD PPC 

David Mitchell Dept of Defense 
Office of Secretary of Defense 
Rm. 2B535 Pentagon 
Washington, D.C.20301-2500 

p~ 

k c y  Mock 1440 Canal St. 
Suite 2200 
New Orleans, LA 70 1 12 

PHONE FAX 

C 
.uis Fernando Moreno USAID/Bolivia I 

F) 591-2-782325 

hroline Mutamba USAID BHR/FFP/ER P) (703) 351-0128 
SA-8 
Rm.'347 
Washington, D.C. 20523-0809 

U m G m  
SA-38 Rm. 933 
Washington, D.C. 26523 



ATTENDEES 

Amit Pandja 

Jean (Jinx) Parker 

Sal Pimino 

John ~i fe ibark  

Alexis Robles 

Len Rogers 

Grace Scarborough 

ADDRESS 

Dept. of Defense 
Office of Secretary of Defense 
Rm. 2 
The Pentagon 
Washington, D.C. 2030 1-2500 

..-. 
--- ~ 

J. Parker & Associates 
Disaster Mitigation & Recovery 
S e ~ c e s  
P.O. Box 1641 1 
Alexandria,VA 22302 

CARE 
151 Ellis St. 
Atlanta, GA30303 

MSI 
600 Water St., S.W., 
Washington, D.C. 20024 

USAID AFWAAIDRC 
NS 3909 
Washington, D.C. 20523-0036 

USAID BHR/FFP/ER 
SA-8 
Rm. 341 
Washington, D.C. 20523-0809 

USAIDIBHRIAA 
NS 5314A 
Washington, D.C. 20523-0059 

Evidence Bawd Research 
1595 Spring Hill Rd. 
Suite 330 
Viema, VA 22182 

PHONE FAX 

P)' (703) 820-5283 
F) same as tel. #; hit * after you dial 
the tel. # to send a fax. 

P) @03) 893-6800 ext. 28 
' 

F) (703) 821-7742 



ATTENDEES ADDRESS PHONE FAX 

Marc Scott USAID/EI SalvadodIRD 
American Embassy - 
San Salvador 
C/O The Department of State 
Washington, D.C. 20523-3450 

American Embassy - AID 
Unit No. 3 110 
APO AA 34023 

Geri Secola Catholic Relief Services 
209 West Fayette St. 
Baltimore, MD 2 1201 

Steve Sharro FEMA - National Emergency 
Training Center 
16825 South Seton Ave., 
Emitsburg, MD 2 1727 

Lynn Sheldon USAID ENI/HR/EHA 
NS 2941 
Washington, D.C. 20523-0000 

Jeremy Shoham P) 011441714877413 
F) 01 1441714877590 
or home #: 
P) 01 1441818838990 

Binah Shupack 
- - - -  

LAVPRISM 
16 1 1 North Kent St. 
Suite 803 
Arlington, VA 22209 

Barry Stein University of Michigan 
Dept. of Poli-Sci 
South Kenzie Hall 
East Lansing MI 48824 

Charlotte Suggs US AIDIANEISE AIRPM 
S A-2 
Rm. 103 
Washington, D.C. 20523-0000 

Carolyn Weiskirch USAID PPCDP 
NS 3iXSA 
Washington, D.C. 205234039 

William Whelm USAIDIAFWAA 
NS 3909 
Washington, D.C. 205234036 



ATTENDEES 

Tom Yates 

dike Zak 

hrence Zuvekas 

e-- 

ADDRESS 

USAIDKroatia 
c/o American Embassy - 
USAID 
Unit # 1345 
AF'O AE 09213-1345 or' 

Amerioan Embassy 
ANDRIJE HEBRANGA 
r12 
4 1000 Zagreb 
3oatia 

JSAID/ENyECA 
rlS 6933 
Kashington, D.C. 20523-5080 

JSAID LACDPB-EA 
JS 2246A 
Vashington, D.C. 20523-0048 

PHONE FAX 

Croatia - Zagreb 
I?> 385-4 1-45-6000 
P) 385-1 1-44-5281 after hours 
F) 385-1 -42-44I3*/385-4l-424883 I 

Given by Mike Zak 


